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Preface 


This volume results from an international conference convened 
at the Rockefeller Foundation’s Villa Serbelloni, Bellagio, Lake 
Como, Italy, July 16-22, 1967, to explore the theoretical issues 
implicit in transnational efforts to 
capability of developing political systems. Much attention in re- 
cent years has been_given to the problem of the relationship of 
administrative reform to political development. This has been 
generated to a considerable extent by the extensive operations of 
the Agency for International Development designed to induce 
administrative reform in developing states, and by comparable 
programs of the United Nations technical assistance program and 
the Ford Foundation. The implications for theory as well as the 
operational pertinence of the subject are suggested by the fact 
that several conferences on closely allied problems were held 
prior to the 1967 Bellagio meeting and several more have been 
held since. The Brookings Institution sponsored a conference at 
Williamsburg, Virginia, in November, 1965, on the topic, “Re- 
search Needs Regarding the Development of Administrative 
Capabilities in Emerging Countries.” In the fall of 1966 the 
Brookings Institution sponsored another conference at Airlie 
House in Virginia on the topic, “The Theory and Practice of 
Political Development.” Subsequently, the development adminis- 
tration seminar of the Southeast Asia Development Advisory 
Group, organized by the Agency for International Development, 
devoted several sessions to the general problem of administrative 
reform.._The introduction of Title IX in the Foreign Assistance 


Act of 1966 and its re-enactment in the 1967 act have also gener- 
ated interest in the relationship between political and administra- 
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tive development. To explore this problem the Massachusetts 
“inguin of Technology convened a five-week conference at En- 
dicott House in the summer of 1968 sponsored by the Agency for 
International Development. The Institute of Development Stud- 
ies at the University of Sussex, England, convened a conference 
from June 28 to July 1, 1968, on political modernization with 
particular attention being given to the evolution of British 
thought on the problem. In September of 1968 a Round Table of 
the International Political Science Association meeting in Salz- 
burg, Austria, was devoted to the problem of political moderni- 
zation with particular reference to European and Communist 
theory as well as American theory on the subject. Many of the 
contributors to this volume participated in or were convenors of 
these closely related activities. The extent of this interlocking 
involvement is indicated in the biographical statements which 
are part of this volume. 

The activities held prior to the international conference at 
Bellagio, from which this volume results, and the operations of 
AID provoked a series of perplexing theoretical questions which 
had not then been systematically analyzed. The present volume, 
like the conference from which it is derived, conjoins the insights 
of established scholars who have given much attention to political 
theory and who have had extensive experience in political and 
administrative reform in developing states. The conference 
brought together the multinational experience in administrative 
reform of the United States, the United Kingdom, India, France, 
Pakistan, the Philippines, and the West Indies. 

The conference was sponsored by the Center for Common- 
wealth Studies of Duke University, assisted by the Comparative 


Administration Group of the American Society for Pubhie Admin- 
istration and the Committee on Com i olitics of the Social 


Science Research Council. The conference was planned by a 
committee representing these organizations and consisting of 
Ralph Braibanti, chairman, Fred W. Riggs, and Joseph LaPalom- 
bara. The honorary chairman of the conference and its presiding 
‘officer at all the sessions was A. R. Cornelius, then chief justice of 
the Supreme Court of Pakistan. The superb facilities of the Villa 
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Serbelloni at Lake Como, Bellagio, Italy, operated by the Rocke- 
feller Foundation, were made available for the conference. 
Except in the three instances noted below, all of the papers 
included in this volume were presented at the Bellagio confer- 
ence and were subsequently revised. The exceptions are the 
chapters by Henry S. Kariel and Martin Landau, which were 
commissioned after the conference, and the chapter by Harold D. 


Las a Ilan R. Holmberg incorporated in the series after 


the conference. Rrofessor Lasswell was originally scheduled_to 
participate in the conference and to write a paper for it but was 
obliged to withdraw from participation. He had, with the assist- 
ance of the late Professor Allan R. Holmberg of Cornell Univer- 
sity, earlier written a paper for the Foundation for Research on 
Human Behavior under contract with the Agency for Interna- 
tional Development. The topic of that paper was almost identical 
to the one which Professor Lasswell was to have prepared for the 
Bellagio conference. Since the paper, appearing in an electro- 
typed publication released by the Foundation for Research on 
Human Behavior, was not widely distributed, both the founda- 
tion and Professor Lasswell were pleased to have it included, with 
revisions, in the present volume. The decision to include Professor 
Landau’s chapter came about in a different way. Professor Fred 
Riggs, as chairman of the Comparative Administration Group, 
suggested that a proseminar of that group held in conjunction 
with the annual meeting of the American Society for Public 
Administration in April, 1968, be devoted to a discussion of the 
results of the Bellagio conference. Accordingly, the proseminar 
was held at the Harvard Faculty Club on March 27, 1968. Profes- 
sor Riggs had invited Martin Landau to prepare a critique of 
several of the Bellagio papers, and I invited Professor Riggs to 
discuss his own paper. As plans for the proseminar proceeded, 
Professor Landau was invited to prepare his paper for publication 
in the volume. - 

Each of the papers presented at the conference was criticized 
by an appointed discussant. Not all of the critiques took the form 
of essays; and some of the more detailed critiques were eventu- 
ally incorporated in the revisions made by the writers of the 
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paper. For these reasons, only two of the critical essays are 
included in the present volume. In addition to Professors Cole 
and Sartori, whose comments are included in this volume, the 
following persons served as discussants at the Bellagio confer- 
ence: Michel Crozier, Professor of Sociology, Centre de Sociol- 
ogie Européene, Paris, who discussed Professor LaPalombara’s 
paper; Brian Chapman, Professor of Government, University of 
Manchester, was the critic of Professor Abueva’s paper; A. W. 
Singham, Reader in Government at the University of the West 
Indies, was discussant for the present writer’s paper. The paper 
by Professor Spengler was discussed by W. J. M. Mackenzie, 
Professor of Government at the University of Glasgow. Fred W. 
Riggs’s paper was the subject of a critique by Samuel E. Finer, 
Professor of Government at the University of Manchester. 
Dwight Waldo, Albert Schweitzer Professor of the Humanities at 
Syracuse University, was discussant of Professor Montgomery's 
paper; and G. S. Sharma, Director of the Indian Law Institute at 
New Delhi, was discussant of Professor Pye’s paper. W. H. Mor- 
ris-Jones, Professor of Commonwealth Affairs, Institute of Com- 
monwealth Studies, University of London, and Richard A. Pres- 
ton, William K. Boyd Professor of History at Duke University, 
served as discussants-at-large. The success of the conference was 
due in no small measure to the vigorous intellectual exchange 
which resulted from the carefully prepared comments of these 
discussants. The final published versions of the papers which 
appear in this volume as chapters are the result of revisions which 
benefited from those comments. The author of each paper joins 
with the present writer in recording indebtedness to the discus- 
sants. 

No effort was made to standardize the terminology used in the 
various chapters integrated in this volume. Such standardization 
might seem to have great advantage, but it is not possible at this 
stage in the development of the highly dynamic interdisciplinary 
study of political development in the new states. Nor was an 
effort made to make the length of the chapters uniform. Such 
standardization of length may have advantages for elementary 
textbook purposes, but it cannot constructively serve the purpose 
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of an analytical discussion for which a totally different purpose is 
contemplated. 

The financial assistance of Duke University, the American So- 
ciety for Public Administration, the Social Science Research 
Council, and the Rockefeller Foundation, all of which made this 
conference possible, is gratefully acknowledged. In addition, in- 
dividual authors have expressed indebtedness to other organiza- 
tions and persons for assistance in the original research which 
made these papers possible, or in subsequent revisions of them. 
Such individual acknowledgment is made, where appropriate, in 
a footnote on the first page of the chapter. The thanks of all the 
participants in the Bellagio conference go especially to Mr. and 
Mrs. John Marshall, who direct the activities of the Villa Serbel- 
loni and whose sensitive understanding of the subtleties involved 
in creating a context for productive research and speculation 
cannot be excelled. The editor is especially grateful to Mr. and 
Mrs. Marshall for a valuable two weeks spent at the villa with 
Mrs. Braibanti following the conference. There, as one of a con- 
genial band of “scholars-in-residence,” he revised and prepared 
part of the manuscript for publication. 

None of the institutions which supported the Bellagio confer- 
ence or this volume is in any way responsible for the contents of 
this volume. Such responsibility rests exclusively with each indi- 
vidual author. 

RALPH BRAIBANTI 


Durham, North Carolina 
November, 1968 
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External Inducement of Political- 
Administrative Development: 
An Institutional Strategy 


Ralph Braibanti 


In this chapter we seek to relate certain aspects of bureaucratic 
improvement in developing states to four selected conditions of 
political growth. Our assumption is that the strengthening of 
ion must roceed irrespective of the rate of matura- 
. Nevertheless, in recognition of the 
stress involved in rapid Bareniieratic development occurring si- 
multaneously with expanded mass participation in political life, 
we seek here to explore means increasi i 


other_institutions not only to stimulate bureaucratic innovation 
bat also to rioderate administrative discretion, to enhance the 

















between administration and the politica Bideca the total, cl 
order and that in a mature system bureaucracy is articulated to 
more or less evenly developed attitudinal and structural compo- 
yents_of that order, In new Gale De Ismaemenceteme 
alization and the consequent strains are uneven partly as a conse- 


quence of structural weaknesses often neglected both by internal 
reformers and by externally induced instruments of change. 
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We shall draw on experience in Pakistan, India, and, to a lesser 
extent, in Turkey and Japan as being suggestive of propositions. 


The design for strategy is tentative and the propositions scattered 
throughout require testing. 

In this chapter the relationship of the party process to adminis- 
tration will be passed over since this is explored in this volume by 
Riggs’ and, insofar as electoral mechanism is concerned, else- 
where by Sartori.” Further, we shall ignore the social-psychologi- 
cal context created by and contributing to the symbiosis between 
bureaucratic systems and personality development, aspects of 
which are explored in this volume by Kariel and Pye.’ These 
omissions do not suggest the vince af the appre or 






’ sk omission in this chap- 
ter is aietited| are economies ob time and space and by the distri- 
bution of emphases among other chapters. 


I. New Challenge of the Foreign Assistance Act” 
of 1967 


Doctrinal antecedents and supports of Title IX 


The relationship of induced administrative change to the de- 
velopihent GF GORTGS iysteme its dbcer civeuuires ca a in 
United States foreign aid doctrine by certain amendments to the 
Foreign Assistance Act first made in/1966 and strengthened in 


1. See the chapter by Fred W. Riggs in this volume. 

2. Giovanni Sartori, “Political Development and Political Engineering,” in John 
D. Montgomery and ‘Albert O. Hirschman (eds.), Public Policy, XVII (1968), 
261-298. See also his “Constitutionalism: A Preliminary Discussion,” American 
Political Science Review, LVI (1962), 853-865, and the subse uent exchange 
between W. H. Morris-Jones and Sartori, “Constitutionalism,” ibid., LIX (1965), 
439-444 

3. See the chapters by Henry S. Kariel and Lucian W. Pye in this volume. 
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1967.’ One effect of these provisions and particularly of Title IX is 
to sharpen our awareness that virtually no coherent systematized 
doctrine of political development existed in the foreign assistance 
policy of the United States prior to the elaboration of Title IX in 
the 1966 Foreign Assistance Act. This is not to say that American 


policy had been totally devoid of general predispositions relating 


8 ah - * ! ; 
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“embeded i in the statute, e sual in ache preamble on pole (2) 


] j ts O01 gE 1 Mi 
Peas evel as implicit as- 


MLS 






sumptions and attitudes of AID ao oem 





eahs statements of an pice polity included as a preamble in the 
basic Foreign Assistance Act of 1961 and its subsequent amended 
revisions of 1966 and 1967. In the 1967 act there is a resolve to 
help people of less developed countries “in their efforts to acquire 
the knowledge and resources essential for development and to 
build the econom pliveal and social institutions which meet 
their ee es tter life, with freedom, and in peace.” 

The same section of the act pledges Congress’s support of “free- 
dom of the press, information and religion” in such friendly 
nations and declares that our help to less developed countries is 
“not only expressive of our sense of freedom, justice and compas- 
sion, but also important to our national security.” An effort by the 
executive branch to insert a policy statement was rebuffed by the 
Senate, which at the same time proposed the repeal of the 1966 
policy statement as well. The House Committee on Foreign 


4. Foreign Assistance Act of 1966, Public Law 89-583 (80 Stat. 795). Foreign 
Assistance Act of 1967, Public Law 90-137 (81 Stat. 445). 

5. Foreign Assistance Act of 1967, Part I, chap. 1, Sec. 102. 

6. A year before, however, the Senate Foreign Relations Committee, in a less 
truculent mood, approved the policy statement as part of the 1966 act (United 
States Senate, Foreign Economic Assistance Report of the Committee on Foreign 
Relations on S. 3584, 89th Congress, 2nd Session, Senate Report No. 1359 
[Washington, 1966], pp. 39-42). In considering a ‘similar policy statement in 
1967, the Senate committee thought that such statements were “so broad. . . as 
to be meaningless” and “too aren become the tools of special bureaucratic 
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Affairs restored a statement of policy, longer than the 1966 state- 
ment and somewhat different from the 1967 version proposed by 
the executive branch. The House statement, part of which is 
quoted above, was accepted by the Senate in conference commit- 
tee and is now part of the Foreign Assistance Act of 1967.” This 
statement is the principal source of the hortatory injunctions 
mentioned above as the first category of prevailing doctrine. 
These generalized ideals of the 1961 and 1967 acts were as 
more definitely in the 1967 act by the addition of seven basi 
principles, some new and some stating in clearer form assu 
tions scattered in other parts of earlier versions of the a 
first principle picks up the “self-help” theme strongly emphasized 
by President Johnson in his 1967 message to the Congress on 
foreign aid.* In the act as finally approved this theme appears in a 
somewhat weaker form than the President's earlier proposal for 
establishing a national advisory committee on self-help. Though 
the Senate committee approved the Johnson proposal,’ it was 
rejected by the House committee. The resulting compromise was 
affirmation of the concept but not the structure of “self-help” as 
the first of seven basic principles. That principle declares devel- 
opment to be “primarily the responsibility of the people of of he 
less developed countries themselves” and that United States as- 
sistance “shall be used in support of rather than substitution for 
. self-help efforts and shall be concentrated in those countries 
that take positive steps to help themselves.” This first “self-help” 
principle also embraces the doctrine of “involvement of the peo- 
ple in the development process.” This latter provision is almost 
identical to Title IX as it appears in the 1967 act. Its repetition as 








interests.” Moreover, the Senate resented the executive's drafting policy statements 
which it felt should be initiated by Congress: “the trend toward submission of 
packaged policy statements to the Congress by the executive branch illustrates 
how the principle of separation of powers has been deeply eroded in recent years” 
(United States Senate, Foreign Assistance Act of 1967, Report of the Committee 
on Foreign Relations on S. ae goth Congress, ist Session, Senate Report No. 
499 |Washington, 1967], p. 16). 

7. Foreign Assistance Act of 1967, Part I, chap. 1, Sec. 102. 

8. Agency for International Development, Proposed Foreign Aid Program FY 
1968 Summary Presentation to the Congress (Washington, 1967), pp. 13-22, 
272-283. 

ei Text of this proposal as accepted by the Senate committee and included in its 
version of the bill can be found in Senate Calendar No. 484, S. 1872, Report No. 


499, Sec. 209. 
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a policy at the beginning of the act accentuates the importance of 
the Title IX doctrine and expands its applicability to all programs 
authorized by the act. The second and third principles suggest oe 
that other “prosperous” natfons be encouraged. to share in the 
‘development responsibilities of the new states. Regional _co-oper- 
ation by emerging nations is also encouraged; improvement in 
food production and voluntary family planning are stated as 
principles. Finally, three administrative policies are enunciated: 






of operation of the aid program, and co-ordination of disposal of 
agricultural surplus and payments to international lending insti- 
tutions with other programs of foreign assistance. In this first 
category of policy, we thus find repeated in the act from 1961 on 

a set of transcendent objectives not unlike the fourfold classifica- | 
tion of IESESD EELS external peace, prosperity, and _inter- D 
nal peace—and his triad of subobjectives—justice, freedom, and | # 


equality.” Nor are these objectives much dissimilar from the | 
“political goods” of security, liberty, welfare, and justice else- 
where espoused b Pennock’) or from the elegant formulary of 
the papal ola Populorum Progessio.” 

Fy The second category of sources of doctrine are sets of implicit 
Yassin and attitudes in AID administration of foreign assist- 
./ ance. Among these is the view that_economic and administrative _ 
reform cannot be pursued in isolation from total political reform. 
This seems to have beena propensity not only in AID’s operating 
disposition but in United Nations technical assistance doctrine 
and in academic thought as well. The need for dealing forth- 2 yr/* 
rightly with issues of political development received attention by zA«"" ') / 
a few political scientists before it was widely acknowledged as a7//*” ap 
conceptual problem by the discipline. This early recognition (7? ie 
came within the ambit of foreign policy analysis. As has been hl 

mentioned elsewhere in this chapter, Friedrich consistently rec- “ 






l. 


10. See Carl J. Friedrich’s chapter in this volume, pp. 115-123. 

11. J. Roland Pennock, “Political Development, Political Systems and Political 
Goods,” World Politics, XVIII (1966), 418. 

12. See below, n. 88. 
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ognized the problem.” Montgomery, surveying the occupations 
of Japan and Germany which he regarded as “artificial revolu- 
tions,” asserted that “these considerations justify a retrospective 
analysis of the German and Japanese occupations as an innova- 
tion in American statesmanship and the forerunner of a new 
political consciousness in our foreign policy.”* He regarded the 
occupation aims as the elimination of despotic elites, the support 
of new leadership, and “constitutional, legal, and institutional 
assurances of a new order.” A similar view was ex 
Cleveland: “ The essence of overseasmanshi » is the building o! 
political and social institutions.’ More recently this view find 

renewed expression in various studies.” The first major codifica- 
tion of administrative reform doctrine by the United Nations 
cautioned that “profound changes are required in political an 

social attitudes in governmental structure, institutions, behavior 
and skill.”** This view was espoused even more strongly by aca- 
demics and officials alike in relation to American aid by the 
Brookings Study Group convened for AID (then ICA) in 1960. 
With respect to the view of AID on this question, as early as 1961 
AID public administration advisors were told in official briefings 
that their work was closely related to the development of “politi- 
cal democracy.” Packenham culled from a variety of sources 
such as reports of AID officials, program reports, and interviews 
with AID personnel sets of assumptions and attitudes relating to 
political development.” He found that explicit attention to politi- 











13. See below, nn. 62, 63, 85, 87, 108. 

14. John D. Montgomery, Forced to be Free: The Artificial Revolution in 
Germany and Japan (Chicago, 1957), p. 3. See also his “‘Gilded Missiles’: 
Reflections on the Politics of Foreign Aid,” Far Eastern Survey, XXVIII (1959), 
81-89. 

15. Montgomery, Forced to be Free, pp. 4-5. 

16. Harlan Cleveland and Gerard J. Mangone (eds.), The Art of Overseasman- 
ship (Syracuse, N.Y., 1957), p. 3. 

17. See, for example, Robert M. Macy, “The Need for Guidelines to Political 
Development,” in William Y. Elliott (ed.), Education and Training in the- 
Developing Countries: The Role of U.S. Foreign Aid (New York, 1966), pp. 
197-205. 

18. United Nations, Department of Economic and Social Affairs, A Handbook 
of Public Administration: Current Concepts and Practice with Special Reference to 
Developing Countries (New York, 1961), p. 6. 

1g. See official report of this meeting by Mary E. Robinson, Education for 
Social Change (Washington, 1961), esp. pp. 12-13. 

20. See José V. Abueva’s chapter in this volume, p. 549. 

21. Robert A. Packenham, “Political Development Doctrines in the American 
Foreign Aid Program,” World Politics, XVIII (1966), 194-235, esp. 209-235. 


Inducement of Political-Administrative Development 9 


cal development (as of 1962-63) was slight, that there was a gap 

between declared purpose and policy, and that there was uncer- 

tainty in AID about the relationship between economic aid and 

political development. Yet there was awareness particularly at 

higher levels of the importance of political development. 

) A third category of development doctrine can be found in 

particularistic provisions such as the Humphrey amendment of pq 
7™961 and the Zablocki amendment of 1962. Both emphasized 
euler piston in development, and in that respect they 5. pete 

were direct ideological forerunners of Title IX. The first amend- 

ment, introduced by the then Senator Hubert Humphrey of Min- 

nesota, declared that the policy of the United States was, inter 

alia, “to encourage the development and use of cooperatives, 

credit unions, and savings and loan associations.” In the Senate 

debate, Humphrey made clear that his amendment did not force 

co-operatives upon aid-receiving nations but that it would re- 

quire AID to encourage these institutions in a more systematic 

and positive way.” Senator John Sherman Cooper of Kentucky, 

defending the amendment, declared that “these institutions are 

good in themselves. They have been good in this country. I think 

they would be good in other countries.” Cooper specifically 

related co-operatives to the participative emphases of the then 

unborn Title IX. He referred to a conversation he had with 

Arnold Toynbee about countries whose masses of people had no 

experience in democratic practices. Toynbee had mentioned co- 

operatives as an institution providing such necessary experience 

“from the bottom.” The Humphrey amendment, which remains 

intact in the 1967 act, stirred some activity in AID in 1961 and 

1962” but has now been eclipsed by the newer, more comprehen- 

sive doctrines of participation in Title IX of the 1966 and 1967 _ 

acts. A second particularistic provision conceptually related to 

Title IX is the amendment on communit development_intro- 





22. Foreign Assistance Act of 1961, Public Law 87-195 (75 Stat. 424), Part 
III, chap. 1, Sec. 601. 

23. Congressional Record—Senate, 87th Congress, 1st Session, August 18, 1961, 
pp. 16392-16394. 

24. Ibid., p. 16392. 

25. For a description of this activity, see United States Senate, Implementation 
of the Humphrey Amendment to the Foreign Assistance Act of 1961, 87th 
Congress, 2nd Session, Senate Document No. 112 (Washington, 1962). 
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duced by Representative Clement J. Zablocki of Wisconsin. This 
provides that in recipient countries with agrarian economie 
“emphasis shall be placed also upon programs of commit 
development which will promote stable and responsible gov: 


institutions at the local level.” 
The foregoing brie analysis of three categories of doctrine 


antedating Title IX of 1966 suggests that there has been some 
semblance of doctrine reflecting in a sincere but perhaps platitu- 
dinous way American political experience. An inchoate body of 
policy with increasingly stronger emphasis on popular participa- 
tion can now be discerned. Judging from these provisions, partic- 
ularly the Humphrey and Zablocki amendments, it would be easy 
to conclude that the emphasis in foreign assistance had been on 
the participatory elements and to fear that this probable escala- 
tion of expectations might have strained the capacity of the 
apparatus of government to convert rising demands into policy or 
action. But such a conclusion is not warranted, even though it 
may be suggested by the statutory evidence. Analysis of country 
programs reveals a significant level of AID activity in building 
and strengthening the institutions of government In such activi- 
ties ag “administration ptaming, @driculture, ff blic health, and 

U¢ducation, for example, even though they may not have been 
singled out for the same statutory attention as co-operatives and 
community development, such institutional strengthening has oc- 
curred. 

It is clear that the foreign assistance program included allu- 
sions at least to rather generalized political doctrine, but it is 
probable that the vagueness of the doctrine somewhat reduced if 
not nullified their significance. The elasticity of interpretation of 
the statutory injunctions analyzed above is suggested by the 
diversity in political systems to which we gave 87 per cent of our 
foreign assistance in 1967. The sixteen major countries in this 
group include Brazil, Thailand, Vietnam, Nigeria, Pakistan, Tuni- 






26. Foreign Assistance Act of 1962, Public Law 87-565 (76 Stat. 255), Part I, 
chap. 6, Sec. 461. For the committee’s justification of this amendment, see United 
States House of Representatives, Foreign Assistance Act of 1962, 87th Congress, 
end Session, House Report No. 1788 (Washington, 1962), p. 26. 
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sia, Turkey, Laos, and India.” To determine whether each of 
these systems is committed to and is seriously implementing the 
directive principles set forth in the statute’s preamble is to sug- 
gest both the vagueness of those principles and the almost total 
absence of a formula for political development which might be 
used effectively as a measure of a nation’s political condition. 


Title IX and related provisions 


Provisions added to or reinforced in the foreign assistance acts 
of 1966 and 1967 bring us closer to the formulation of political 
development policy than we have ever been in the history of the 
United States foreign assistance program. Ambiguities remain 
and certainly we are far from a formulation which has immediate 
instrumental value; nevertheless the 1967 act is richer in_ political 
development implications than any of its earlier versions. These 
‘implications may, for expository convenience, , be: arranged in four 
groups. The first of these are declamations of the preamble rein- 
forced in the 1967 act by the rinciples alluded to earlier,” QoL. 
the first of which relates tecelelpand includes almost verba- ie | 
tim some of the Title IX dovtrineas well. The second, relating to 
loans made from the Development Loan Fund, to technical co- 
operation and development grants, and to the Alliance for Prog- 
ress, specifies as a criterion for aid “the degree to which the , 
recipient country is making progress toward respect for the rule | 
of law, freedom of expression and of the press, and recognition-of- | 
the importance of individual freedom, initiative and private )_ , 
enterprise.” It is not without significance that this rule of law PA es 
formulary appears three times in the act and covers virtually all (2... 
aspects of foreign aid. Enmeshed in this doctrine is the familiar 
dilemma of reconciling institutional growth, which we here as- 
sume to be the principal means of achieving rule of law, with 


27. Proposed Foreign Aid Program FY 1968, pp. 3, 4. 

28. See above, pp. 6-7 

29. Forei SpA teaeae “Act of 1966, chap. 2, Sec. 20 (b)(7), Sec. 211 (a)(7), 
Sec. 251 (b) (7). Th These provisions appear also in the 1967 me This criterion had 
been included in the Senate foreign assistance bill of 1965 asa “principle to be 
taken into account in shaping a new aid program” but did not appear in the act. Its 
inclusion in the Foreign Assistance Act of 1966 was due to Senate insistence. See 
Senate Report No. 1359, pp. 7-8. 
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canons of mobilization implicit in the remainder of the provision. 

The ambiguity of the requirement and the difficulties of discrimi- 
nating between ideological aspirations and effective implementa- 
tion of a rule of law formulation may nullify its latent efferves- 
cence. As a consequence it is doubtful that the dilemma will be 
resolved by United States operations abroad. Nevertheless, the 
rule of law doctrine, with its implicit assumptions of building 
viable institutions and its foundations in personal liberty, might 
well have led to the same objective of political development for 
which Title IX was designed. This would have been the inevita- 
ble consequence of the relationship between popular sovereignty 
and participation necessarily stabilized within a framework of 
law. In the context of renewed concern for law as a positive 
instrument of social change rather than as a bulwark of imped- 
ance, this possibility might have been enhanced by active pro- 
grams under the rule of law rubric. It is not an unexpected 
curiosity that this provision has been not only unexploited but 
totally ignored. The strategy of political development now being 
, evolved is rising primarily aan a base of popular participation 
rather than of le gal institutions.” 

The second relevant amendment,” reflecting admiration for the 
Joint Commission on Rural Reconstruction in China as “one of 
the most successful ventures of the United States in aiding 
under-developed countries,’ ’ authorizes agreements for establish- 
ment of bilateral joint commissions on rural _ developmen at 
developed countries. This provision first appeared in 1966 and 
was reincorporated in the 1967 act. The Senate Committee on 
Foreign Relations cites the JCRR (new versions of which are to 
. be called joint_commissions on rural al_development—JCRD) ap- 
proach as enabling American aid to be made * ‘available directly 
to the people of a recipient country without being channeled 
through bureaucracies.”* The new institution (JCRD) on which 





30. For further analysis, see Ralph Braibanti, “The Role of Law in Political 
Development,” in Robert R. Wilson (ed.), International and Comparative Law of 
the Commonwealth, 1906-1967 (Durham, N.C., 1968), pp. 3-26. See also n. 93 
below. 

31. Foreign Assistance Act of 1967, chap. 7, Sec. 471. 

32. Senate Report No. 1359, p. 18. 
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reliance is placed combines in one entity elements of rural uplift 
and scientific agriculture with regulated participation in eco- 
nomic and agricultural affairs. Here the potential conflict be- 
tween participative needs and infrastructural viability appears to 
be resolved, at least theoretically, by recasting dispositions, 
skills, and substantive concerns into a new mosaic.” The JCRD 
pattern also permits a bilateral collegiality based on parity of 
esteem in which there can occur an ecological adjustment of 
ideas and techniques introduced by the aid-giving nation. How- 
ever enthusiastic the Congress, and especially the Senate, may 
have been about the possibility of establishing JCRD’s, none had 
been established a year later when the 1967 Foreign Assistance 
Act was discussed in committee in June and July, 1967. AID 
Administrator William S. Gaud informed the Senate committee 
then that efforts were made in several countries but that “it takes 
two to waltz in this particular situation which entails setting up 
an independent organization . . . composed partly of Americans) 
and partly of citizens of [the recipient country].”” 

The most important element of doctrine in United States for- 
eign assistance policy is Title Ix—first introduced in the 1966 act 
and re-enacted with strengthening amendments in 1967 and 
1968. Title IX was added to the act in 1966 at the initiative of and 
as a result of a motion by Representative Donald M. Fraser of 
Minnesota. Representative Clement G. Zablocki was co-sponsor. 

33. For an account of the genesis of the JCRR by its principal initiator, former 
Congressman Walter H. Judd, see his testimony in United States House of 
Representatives, Committee on Foreign Affairs, Hearings Before the Subcommittee 
on Asian and Pacific Affairs, goth Congress, 1st Session, Rural Development in 
Asia (Washington, 1967), Part II, pp. 223-262. Judd assumes the transferability 
of the JCRR concept and attributes its failure to spread to AID opposition and to 
the inability of Americans abroad “to work with other people or under one of 
them as chairman” (ibid., p. 239). This appears to the present writer to be an 
oversimplification. The domestic and international contexts in which the JCRR was 
first organized in 1948 are markedly different from those now prevailing in 
developing states. For a suggestion that the JCRR model has little applicability to 
other situations see Max F. Millikan and David Hapgood, No Easy Harvest: The 
Dilemma of Agriculture in Underdeveloped Countries (Boston, 1967), pp. 
116-118. For an analysis of preconditions and for a note of caution about its 
applicability, see also John D. Montgomery, Rufus B. Hughes, and Raymond H. 
Davis, Rural Improvement and Political Development: The JCRR Model, Papers 
in Comparative Public Administration, Special Series, No. 7 (Washington, 1966). 

34. United States Senate, Committee on Foreign Relations, Hearings on the 


Foreign Assistance Act of 1967 (S. 1872), goth Congress, 1st Session (Washing- 
ton, 1967), p. 173. 
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On the Republican side, passage of Title IX received considera- 
ble help from Representative F. Bradford Morse>of Massachu- 
setts. It reflected also the viewpoint of twenty-five Republican 
members of the House who, on the initiative of Representative 
Morse, had written a statement which included as its third rec- 
ommendation a provision virtually identical to Title IX.” Title IX 
was not the natural outgrowth of extensive academic analysis 
specifically aimed at the problem of participation. in political 
development; nor was it an equally favorite project of both 
houses of Congress.” It emerged almost entirely from the initia- 
tive of Representative Fraser as a crystallization and refinement 
of earlier congressionaf sentiments on co-operative and commu- 
nity development.” It was supported with considerable enthusi- 
asm by other members of the House Committee on Foreign 
Affairs, especially Zablocki and Morse. 


35. Text of the Republican provision is accessible in Congressional Record— 
House, July 13, 1966, p. 14674. Statements vigorously supporting Title IX can be 
found in ibid., pp. 14716, 14755-14757, 14764-14767, 14773-14776. 

36. The issue of popular participation in local institutions of government does 
not appear, for example, in the report, Some Important Issues in Foreign Aid, 
prepared by the Legislative Reference Service for the Senate Committee on 
Foreign Relations, 89th Congress, 2nd Session (Washington, 1966). This report 
lists a problems in the political realm, but participation is not one of them (pp. 
13-14). 

37. That the Senate committee did not suggest Title IX is indicated by its 
silence on the issue in committee hearings and reports. See Senate Report No. 
1359 for the 1966 act and Senate Report No. 499 for the 1967 act. Nor was Title 
IX proposed by the executive branch, which was officially silent on the matter in 
its proposals for the 1966 act. See Agency for International Development, Pro- 
posed Foreign Aid Program FY 1967 (Washington, 1966). In its proposal for the 
1967 act, after Title IX had already been included in the 1966 act, the executive 
branch continued its official silence. It may be that the President’s espousal of 
“self-help” criteria was designed to lead to the same ends as those envisaged in 
Title IX. See Proposed Foreign Aid Program FY 1968, esp. pp. 13-23. Yet the 
specific provision for popular participation [Sec. 208 (alt wikeR ultimately 
appeared in the 1967 act in four places was inserted by the House committee; it 
had not appeared in the President’s analysis of “self-help” criteria. 

38. The role of Congressman Fraser as initiator of Title IX is generally accepted 
both in Congress and in AID, and there are frequent references to it in reports and 
hearings. See, for example, United States Senate, Committee on Foreign Relations, 
Survey of the Alliance for Progress—The Political Aspects, goth Congress, 1st 
Session, Committee Print (Washington, 1967), p. 22. Statements of Fraser’s views 
on political development can be found in Congressional Record—House, July 13, 
1966, pp. 14755-14767, and United States House of Representatives, Report of the 
Committee on Foreign Affairs ... on H. R. 12048 ... , Foreign Assistance 
Act of 1967, 90th Congress, 1st Session, House Report No. 551 (Washington, 
1967), pp. 117-221. See an earlier expression of his views and the reactions of 
Secretary of State Rusk in House Report No. 1224 (complete citation in n. 66 
below), pp. 117-121. 
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The text of Title IX as it appeared in the 1966 act consisted of a 
single sentence: “In carrying out programs authorized in this 
chapter, emphasis shall be | placed on assuring maximum partici- 
pation in the task of economic development on the part of the 

“people of the developing countries, _ Gough the encouragement | 
prams authorized by Chapter 2 cover nearly the full bit of 
foreign assistance activities. Included are development assist- 
ance, programs financed by the Development Loan Fund and 
those involving technical co-operation, development grants, the 
Alliance for Progress, and multilateral and regional programs in 
Southeast Asia. The skeletal generality of Title IX was given 
welcome fleshing-out by the report of the House Committee on 


Foreign Affairs.” Justifying the insertion of Title IX, the commit- ' 


tee observed that “there is a close relationship between popular 
participation in the process of development and the effectiveness 
of that process.” The aim of the committee was to tap the human 
resources of developing countries by associating people with var- 


ious developmental organizations. Specific mention was made of | 


co-operatives, labor unions, savings and loan-type institutions, 
voluntary organizations, community development and local gov- 
ernment. The committee contemplated increased reliance on 
non-governmental organizations capable of mobilizing public ef- 
forts. The committee also made clear that it planned to check on 
the manner in which the intent of Title IX was carried out; AID 
was enjoined to develop criteria for judging the results of this 
effort.” 
The assignment thus given AID in November, 1966, was virtu- 
ally impossible to fulfil. The Title IX mandate was premised upon 
ascertaining the complex relationship between popular participa- 
tion and building viable institutions. This relationship presented 


39. Foreign Assistance Act of 1966, chap. 2, Title IX, Sec. 281. 

40. United States House of Representatives, Report of the Committee on 
Foreign Affairs, Foreign Assistance Act of 1966, 89th Congress, 2nd Session, 
House Report No. 1651 ( Washington, 1966), pp. 27-28. 

41. For AID responses to committee inquiry into implementation of Title IX, 
see United States House of Representatives, Committee on Foreign Affairs, 
Hearings before the Committee . . . on H. R. 7099 and H. R. 12048, Foreign 
dec Act of 1967, goth Congress, ist Session (Washington, 1967), Part II, 
pp. 448 ff. 
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Perition can acre lead to m ount istration. over un- 
fulfilled demands and thence to political ¢ lisintegration. By May, 
1967, AID had taken initial steps to respond to Congress’s man- 
date. A Title IX division was established in the office of program 
and policy co-ordination and an intra-agency committee of four- 
teen senior officials was formed. Twenty-two field missions were 
asked as early as November, 1966, when the Foreign Assistance 
Act of 1966 was passed, to analyze their programs in the light of 
Title IX; academic consultants were engaged in the summer of 
1967 to make preliminary surveys. Meantime the Title IX division 
formulated the broad outlines of an AID strategy.” The strategy 
was based on three themes: (1) recognition of diffenag condi- 
tions in each country, (2) co-operation between the mission 

the host country, and (3 ) the interrelatedness of social, 
nomic, and political factors. The challenge presented by the very 
appearance of Title IX stimulated further collaboration between 
academic research and AID. A panel on Title IX was organized 
by the present writer at the annual meeting in Washington of the 
American Political Science Association in September, 1968. Panel 
membership included Congressman Donald M. Fraser, author of 
/Title IX, and John R. Schott, chief of AID’s Title IX division. In 
M che summer of 1968 a six-week “brainstorming” work session 
organized by Max Millikan and Lucian Pye was held under 
auspices of the Massachusetts Institute of Technology at Endi- 
cott House. The conference, financed by AID, included twelve 
academic political scientists (including David Bayley, Marcus 
Franda, John D. Montgomery, Pye, John Plank, Myron Weiner, 
and the present writer) as well as some twenty State Department 
and AID officials from overseas missions and from Washington 
headquarters. Its purpose was to summarize and evaluate the 
condition of analysis of political development as it has evolved in 
academic and government thought and to formulate strategies 





42. Agency for International Development, “Report to the Congress on the 
Implementation of Title IX” (Washington, May 10, 1967, mimeographed). 
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for political and social development within the terms of the 
Foreign Assistance Act. 

During the months between enactment of Title IX in 1966 and 
hearings on the 1967 Foreign Assistance Act, the new provision 
was favorably commented on by academic and other interested 
groups. The risks and delicacies enmeshed in the implicitly ma- 
nipulative aspects of Title IX were mentioned only once and then 
inferentially.* Testimony given at hearings of the Subcommittee 
on Asian and Pacific Affairs not only applauded Title IX but 
suggested enlarging the scope of direct leverage of political de- 
velopment by the United States. Kenneth T. Young, president of 
the Asia Society and chairman of the Southeast Asia Develop- 
ment Advisory Group, referred to two memoranda he had written 
in 1957 (both of which the subcommittee inserted in the record ) 
in which specific proposals were made for “getting increased 
political impact out of U.S. overseas programs.” With reference 
to Title IX, he suggested negotiating “modernization agreements” 
with countries receiving foreign assistance. Such agreements 
were to provide for “concrete kinds of advisory political assist- 
ance with escape clauses for nonperformance.”*”” Samuel E Hun- 
tington, pursuing a theme advanced earlier in an article,* * urged 
the committee to amend Title IX “by adding the words “a ‘and 


: democratic politicsl parties to the existing language.” He also 


argue at assistance should be given to political parties, that 
we embark on the training of political leaders, and that an office 
for political development be created within AID. The vice-presi- 
dent of the National Farmers Union praised Title IX as a reitera- 
tion and expansion of the 1961 Humphrey amendment on co-op- 
eratives.* The vice-president of the Cooperative League of the 


43. Rural Hoven in Asia, Part I, p. 114. 


44. Ibid., pp. é 8-75. 


45. Ibid 
46. Same Ee 12. Huntington, “Political Development and Political Decay,” World 


Politics, XVII (1965), 386-430. 

47: Rural Development in Asia, Part I, p. 121. 

48. House of Representatives, Committee on pporien Affairs, Hearings before 
the Committee ... on H. R. 7og9 and H. R. 12048 ..., Part IV, pp. 
706-707. 


18 Political and Administrative Development 


U.S.A. voiced similar sentiments.” Communications specialists 
hailed Title IX, seeing its success contingent upon improved 
communication technology.” This relationship was supported by 
the House Subcommittee on International Organizations and 
Movements in its report on communications and foreign policy.” 

The reincorporation and strengthening of the concept of Title 
IX in the 1967 Foreign Assistance Act appeared, as is suggested 
by the foregoing analysis, to be a not unnatural outgrowth of 
congressional and articulate academic and interest group senti- 
ment.In the interim between passage of the 1966 and 1967 acts, 
the House Committee on Foreign Affairs considered its views on 
participation corroborated by findings of other subcommittees.” 
Although in the 1966 Foreign Assistance Act the formulary for 
popular participation appeared only once—in Title IX itself—it 
appears four times in almost identical language in the 1967 act. It 
is accorded more universal applicability by being included (with 
the self-help concept discussed above ) as the first of seven princi- 
ples in the statement of policy: “Maximum effort shall be made 
. . . to stimulate the involvement of the people in the develop- 
ment process through the encouragement of democratic partici- 
pation in private and local governmental activities and institu- 
tion-building appropriate to the requirements of the recipient 
nations.” 

It appears a second time in the context of a statement of the 
purposes of development assistance. The executive is enjoined to 
place appropriate emphasis in furnishing such assistance on “as- 
suring maximum participation in the task of economic develop- 
ment by the people of less developed countries through the 


4g. Ibid., p. 882. 

50. United States House of Representatives, Committee on Foreign Affairs, 
Hearings before the Subcommittee on International Organizations and Movements, 
Modern Communications and Foreign Policy, Part X Winning the Cold War: The 
U.S. Ideological Offensive, 90th Congress, 1st Session (Washington, 1967), pp. 
87, 121, 153. 

51. United States House of Representatives, Committee on Foreign Affairs, 
Report No. 5, Modern Communications and Foreign Policy, goth Congress, 1st 
Session, House Report No. 362 (Washington, 1967), p. 13R. 

52. House Report No. 551, p. 30. The committee referred specifically to Rural 
Development in Asia, Modern Communications and Foreign Policy, and Behav- 
ioral Sciences and National Security. These reports are cited above in nn. 33, 50, 
51 and below in n. 66. 

53. Foreign Assistance Act of 1967, Part I, chap. 1, Sec. 102. 
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encouragement of strong economic, political, and social institu- 
tions needed for a progressive democratic society.””* 

Its third appearance is as the third of seven “self-help” criteria: 
“the extent to which the government of the country is increasing 
the role of the people in the developmental process.”” 

The fourth and principal appearance of the doctrine is the 
expansion of the text of Title IX proper, which now reads: 


Title IX—Utilization of Democratic Institutions in Development 


Sec. 281. (a) In carrying out programs authorized in this 
chapter, emphasis shall be placed on assuring maximum _partici- 
pation in the task of economic development on the part of the 
people of the developing countries, through the_encouragement _ 
of democratic private and local governmental institutions. 

~“(b) In order to carry out the purposes of this title, 
programs under this chapter shall— 


(1) recognize the Giving needs, desires. and a: 
pacities of the people of the respective developing 
countries and areas; 

(2) use the intellectual resources of such countries 
and areas in conjunction with assistance provided 
under this Act so as to encourage the development of 
indigenous institutions that meet their particular re- 
quirements for sustained economic and social prog- 
ress; and 

(3) support civic education and training in_skills 
required for effective participation in governmental 
and political processes essential to self-government. 
(c) In the allocation of funds for research under this 

chapter, emphasis shall be given to research designed to examine 
the political, social, and related obstacles to development in 
countries receiving assistance under Part I of this Act. In par- 
ticular, emphasis should be given to research designed to increase 
understanding of the ways in which development assistance can 
support democratic social and political trends in recipient coun- 
tries. 








(d) Emphasis shall also be given to the evaluation of 
relevant past and current programs under Part I of this Act and 
to applying this experience so as to strengthen their effectiveness 
in implementing the objectives of this title. 


54. Ibid., chap. 2, Sec. 207(a). 
55. Ibid., chap. 2, Sec. Ba 
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(e) In order to carry out the purposes of this title, the 
agency primarily responsible for administering Part I of this Act 
shall develop systematic programs of inservice training to famil- 
iarize its personnel with the objectives of this title and to increase 
their knowledge of the political and social aspects of develop- 
ment. In addition to other funds available for such purposes, not 
to exceed 1 per centum of the funds authorized to be appropri- 
ated for grant assistance under this chapter may be used for car- 
rying out the objectives of this subsection. 


The elaboration of paragraphs (b), (c) (except the last sen- 
tence), and (d) was added in 1967 and was due mainly to the 
initiative of Representative John Culver of Iowa. The last sen- 
tence of paragraph (c) and (e) were added in 1968 on the 
initiative of Congressman Fraser. The brief one-sentence princi- 
ple in the original 1966 Title IX remains intact in the 1967 version 
but is fortified by the new provisions, the first of which recognizes 
the a relativity of he problem of assessing and imple- 
menting } popular WER on Yet while the act acknowledges 
the “differing needs, desires, and capacities of the people”” of 
developing states, the House committee does not construe this as 
an excuse for not implementing Title IX; on the contrary, it 
enjoins AID to find new and imaginative ways of involving the 
people in development.” The new provisions alge seek to link the. 
intellectual resources of the recipien ; es with foreign as- 
sistance so as to encourage - evolution « of sauipenoust institutions.” 
This rather vague provision is defined further by the House 
committee as the eka of the “vast creative energies of the 
people” in the development of “an infrastructure of self-sustain- 
‘ing, viable institutions on the local, provincial, and national 
levels.” Specific reference is made to “public and private enti- 
ties, including credit unions, cooperatives, labor unions and 
other voluntary associations.” The third provision calls for sup- 
port of civic education and training in skills required for effective 

self-government. This paragraph was supplied to Congressman 


Culver by Congressman Fraser. The House committee suggests 





56. Ibid., chap. 2, Sec. 281. 

57. House Report No. 551, p. 

2B. Foreign Assistance Act of eRe Title IX, Sec. 281(b) (2). 
59. House Report No. 551, p. 30. 
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that in this area the role of AID should be supportive and that 
the initiative should come primarily from the recipient countries. 
These three new provisions are buttressed by two subsections 
directing that research be undertaken to examine “political, so- 
cial, and related obstacles to development” and to’ evaluate AID 
programs both | past and present to determine what is effective in 
promoting “democratic development.” 

Title IX as well as the JCRD and rule of law formularies mark a 
crystallization if not a shift in United States foreign assistance 
policy. A “larger measure of popular participation in govern- 
ment” through the medium of explicitly listed social and _politi- 
cal institutions is now a criterion for determining the allocation of 
foreign assistance. We now have a statutory compilation of hereto- 
fore loosely defined, disconnected, and unarticulated assump- 
tions, policies, and practices which have undergirded much for- 
eign assistance activity. Though this may not be a new departure, 
the formulation signals what can become, although with consid- 
erable difficulty, a new era in induced political change. Only the 
future will reveal if international politics and national sensitivi- 
ties will prevent the emergence of anything more than a passing 
nod to the new Title IX. One approach can be that of building 
into existing programs participatory structures, e.g., citizen advi- 
sory councils. A more ambitious and far more difficult approach 
would be the design of a comprehensive strategy for total politi- 
cal development. The latter hardly appears feasible now and its 
prospects appear to this writer to be diminishing. The former can 
probably be implemented. Nevertheless, the principal value of 





Title IX appears to be as a powerful generator of political devel- 


opment thought rather than as a means of actually implementing 
a political development strategy. 


Academic research and foreign assistance operations 

The idiom. Under conditions of the best possible rapport be- 
tween academic theorizing and AID field experience, the gradual 
codification of such doctrine might be the new gristmill into 
which the now elusive, unsystematized speculations and experi- 


60. House Report No. 1651, p. 27. 
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ences relating to political development might be fed.” The conse- 
quence might be, in a decade or so, the articulation of strategies 
of administrative reform to those of political growth, and of 
experience in transnationally induced change to academic theory 
construction. The statutory prescriptions for political develop- 
ment blend leverage of participative entities with the strengthen- 
ing of political institutions. The most delicate of these participa- 
tive entities—political parties—are not specifically mentioned in 
that policy. This blend may serve as a paradigm for the evolution 
of doctrine tested by practice. This possibility appears at a time 
of increasin eness that un Tanned sequeatit eae ar- 

pix Hcipation and institutional viability, while perhaps irreversible, 
suggests the need for rapid strengthening of institutions. 

‘ The absence of a codified doctrine to which we can turn for 
immediate instrumental use may appear strange in view of exten- 
sive American experience in the Philippines, Cuba, and Puerto 
Rico and subsequently in the civil affairs administration of Korea 
and the military occupation of Japan, Okinawa, and Germany. 
These experiences were largely pragmatically evolved, although 
substantial intellectual effort was made to relate them to the 

classic doctrines of constitutional evolution.” The linkages be- 
ween these separate national experiences with explanatory po- 
tential have been almost totally lacking,” and there is virtually 
complete discontinuity between those early insulated episodes 
and post-1947 analysis of political development phenomena. The 
rise of new states following the Second World War has been 
accomplished almost completely without (except for a constitu- 
tion) a scheme of priorities, with little consideration of the inter- 
action of economic and political development, and with little 
careful, rational articulation of externally induced and internally 
felt needs. There has been no design, no codification of past 





61. For a general analysis of the phenomenon of disconnected research activi- 
ties (not, however, specifically directed to political development problems) see 
Gordon Tullock, The Organization of Inquiry (Durham, N.C., 1966). 

62. The outstanding of these efforts was Carl J. Friedrich and Associates, 
American Military Government Experience in World War II (New York, 1948). 

63. Two exceptions are Montgomery's Forced to be Free, which compares 
denazification in Germany with the political purge in Japan, and Friedrich’s 
American Military Government Experience in World War II, which includes 
chapters on Okinawa, Korea, and Japan as well as Germany. These are cited 
above in notes 14 and 62 respectively. 
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experience which might have served as a guide. There have been 
five-year plans, often including useful analyses of administrative 
needs and local government institutions. But, significantly, such 
plans have not included equally elaborate schemes for long-range 
litical development articulated to the economic sequences of 
ylans. There has been some attention also to the mechanism 
of elections,* the most recent concern being the “freedom” of the 
1967 election in South Vietnam. But these are particularistic, 
segmental interests focusing on only limited aspects of the politi- 
cal process. Theoxjzing on development in political science, little 
of which has yet attained international utility, emerged more than 
a decade after the establishment of the new states. Its usefulness 
in 1968 can be suggested by the imaginary creation of a new state 
patterning its development after the advice extracted from Amer- 
ican political development writing. Recent efforts to search in the 
development of European states for patterns of significance to 
new states,” while highly important in the evolution of a theor 
of development, have minimal immediate utility because of dif- 
ferences in concentration of crises, in time-span, in internal cul- 
tural setting, and in pressures endemic in the maelstrom of inter- 
national politics. ia 

In the absence of a doctrine of political reform, the gradually 
revealed intelligence activities of the United States seemed to 
suggest reliance on manipulation of internal political forces as a 
means of moving political systems in particular directions.” At 
best this is a crude and naive shifting of power from often 











64. An example of this concern can be found in Theodore Paul Wright, 
American Support of Free Elections Abroad (Washington, 1964). 

65. See, for example, C. E. Black, The Dynamics of Modernization: A Study in 
Comparative History (New York, 1966); J. H. Plumb, The Origins of Political 
Stability—England 1675-1725 (New York, 1967); Seymour M. Lipset, The First 
New Nation: The United States in Historical and Comparative Perspective (New 
York, 1963); and Samuel P. Huntington, “Political Modernization: America vs. 
Europe,’ World Politics, XVIII (1966), 378-415, and “The Political Moderniza- 
tion of Traditional Monarchies,” Daedalus, XCV (1966), 763-788. 

66. For an indication of the magnitude of these operations see United States 
House of Representatives, Committee on Foreign Affairs, Subcommittee on Inter- 
national Organization and Movements, Behavioral Sciences and the National 
Security, Report No. 4, together with Part IX of the Hearings on Winning the Cold 
War: The U.S. Ideological Offensive, 89th Congress, 1st Session, House Report 
No. 1224 (Washington, December 6, 1965). See also Irving Louis Horowitz, The 
Rise and Fall of Project Camelot (Cambridge, Mass., 1965), and Robert A. 
Nisbet, “Project Camelot: An Autopsy,” Public Interest, No. 5 (Fall, 1966), pp. 
45-70. 
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evanescent coalitions which appear to be either “more demo- 
cratic” or more friendly to American interests. The vacuum 
created by the absence of a positive doctri eve 
ment may have been filled by covert m sipé 
tive mechanisms as_a_means of directing _political- ge, 
would perhaps be too extreme to suggest ‘that covert manipula- 
tion was the direct consequence of the absence of an official, 
publicly revealed doctrine of political development. It is more 
likely that what appears to be the diminution, perhaps even 
abandonment, of covert manipulation as a consequence of the 
Bay of Pigs, Vietnam, and Camelot revelations and the emer- 
gence of the rudiments of political development doctrine is a 
fortuitous congruence. 

The new awareness of the need for systematizing political 
development i in foreign assistance conjoins in point of time with 
an inclination in some new states to solicit help in constructing 
more capable political institutions, despite simultaneous distrust 
of American designs. To a very limited degree the air has been 
cleared by Camelot and by percolation into foreign assistance 

| Ci activities of a new commitment to bilateral relations me y 
| § ized by collegiality, parity of esteem, and equality of responsibil-. 
\C ity. American foreign operations practice is now harvesting the 
| yield from sustained training efforts of nearly two decades based 
on the professional counterpart arrangement. In consequence, 
trained professional staff are more available in strategic places 
and a futorial is giving way toa consultative relationship. On the 
other r hand, these trends are countered and perhaps overpowered 
by increased sensitivity to foreign “intervention” in domestic af- 
fairs, and by a self-assertiveness not at all conducive to the 
reception of engineering of political systems. This attitude is 
especially significant in Pakistan, where it has been dramatically 
canonized by President Ayub Khan’s autobiography, the theme of 
which is that “people in developing countries seek assistance, but 
on the basis of mutual respect: they want to have friends not 
masters.””” Granted, in Pakistan there are special circumstances 









67. Mohammad Ayub Khan, Friends Not Masters: A Political Autobiography 
(Karachi, 1966), title page. For an example of the mood of rather exaggerated 
independence, see the editorial in the Pakistan Times, August 23, 1967, p. 6, 
which asserts that Pakistan “is no longer faced with a crippling shortage of trained 
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conditioning this sense of independence, namely, disenchant- 
ment with the United States because of its military aid to India 
and the consequent desire to broaden its base of support. Never- 
theless, there are more universal factors which operate in other 
countries to increase the resentment toward too penetrating an 
American involvement. Foremost among these is the increased 
technical competence which creates overconfidence and which 
acts as a barrier to advice which becomes regarded as “interfer- 
ence.” The restructuring of world power because of the emer- 
gence of China and France as units detached from the Soviet 
Union and the United States and new opportunities for assistance 
from new regional (such as the Regional Cooperative Develop- 
ment scheme and the Asian Development Bank) and new multi- 
and unilateral sources have encouraged postures of independence 
and often xenophobia. Animosities created by such conflicts as 
the Israeli-Egyptian war of 1967 and the conflict between Turkey 
and Greece over Cyprus also condition attitudes toward the 
United States. 

It is difficult, if not impossible, to assess these conflicting trends 
in the “Third World” of the developing nations; certainly any | 
meaningful analysis would have to be made separately for each | 
country. On the one hand, the awareness that institutions need 
strengthening and the increased technical « efficiency of the infra- | 
structure would appear to enhance the possibility of evolving a | 
pattern for political development. On the other, these advantages 
seem to be neutralized by the diminishing prestige and hence 
effectiveness of the United States. This is coupled, on the part of 
the “Third World,” with renewed insistence that_developmen 
must be indigenized or ecologically adapted. It may be that nd 
concept of political participation implicit in Title IX may be 
incongruent with new national sentiments in the “Third World” 
and that the idea which seemed attractive when conceived in 
1965, from impressions of the early sixties will be even more 
incongruent with reality in 1968 when presumably it must be 
implemented. A final reason for a less than optimistic view is the 
growing disenchantment with foreign aid at the very time when 
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manpower’ and that the 6,500 trained Pakistani serving abroad “should be happy 
to return if offered attractive assignments.’ 
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the coherence of economic doctrine and the organization of AID 
are better than ever before.” This “American retreat from foreign 
aid” resulting in reduced appropriations, combined with the man- 
date to use loans rather than grants and to use multilateral enti- 
ties, may shrink the scope of political operations, thus reducing 
the probability of effectively implementing Title IX. 





The institutional linkage. The potential for more productive 
interplay of academic theorizing and official government opera- 
tions in foreign assistance is enhanced by Title IX. An obvious 
benefit is the statutory mandate for research in_the—realm—of— 
political development. Since there is no retrievable institutional 
experience in this activity, reliance must be placed on theory and 
speculation, and thus far this has been done almost exclusively in 
academic political science. An important statutory provision mak- 
ing possible a stronger link between relevant academic research 
and official experience is the allocation of funds to research and 
educational institutions in the United States to strengthen their 
capacity to carry out programs related to developing countries.” 
Included for the first time in the 1966 act with a recommended 
allocation of ten million dollars, the amount was raised to twenty 
million in the 1967 proposal” but reduced to five million in the 
appropriation. One link between academic research and AID is 
the research advisory committee within AID but composed of 
both AID officials and academic scholars. That committee was 
consulted on Title IX implementation soon after the amendment 
appeared. Another potentially effective link between the aca- 


demic community and the Agency for International Developm 


_ is the Southeast Asia Development Advisory Group (SEADAG), 


established by David E. Bell, administrator of AID in June, 
1965." The need for a more productive and more meaningful 
relationship between foreign assistance operations and academic 


68. This point of view is forcefully presented by John D. Montgomery, “The 
Political Decay of Foreign Aid,” Yale Review, LVII (1967), 1-15. 

69. Foreign Assistance Act of 1967, chap. 2, Sec. 211 (d). 

70. For examples of research undertaken under this provision see House Report 
No. 551, p. 14. 

71. An official account of the operations of SEADAG can be found in Depart- 
ment of State, unclassified aerogram, “Southeast Asia Development Advisory 
Group: Its Initiation and First Year,” July 26, 1966. 
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research was a major theme of the Gardner report of 1964” and 
was a concern of Bell as administrator of AID in 1965. Bell 
deplored the absence of effective research and evaluation pro- 
grams in AID and suggested that “the whole process of foreign 
aid might be seen as a research process.” One institutional 
response to this clearly felt need was the creation of SEADAG, a 
multidisciplinary group of about 150 social scientists and devel- 
opment program executives from some thirty-four universities, 
fifteen private foundations and research institutions, and several 
government agencies, principally AID. Members of SEADAG are 
appointed as individuals whose interest and research are deemed 
relevant to AID operations. There is no formal representation 
based on institutional affiliation or academic discipline. The or- 
ganization is loosely structured. There is no stated term of sery- 
ice; it is assumed that membership may not necessarily be fixed 
and that there will be movement in and out of the group reflect- 
ing changing research interests of the academic community. This 
flexibility has many advantages over a more rigid organization 
especially since development as a field of interest is highly dy- 
namic and rapidly changing. Political science is more heavily 
represented in SEADAG than other disciplines, as is indicated by 
membership distribution by academic discipline:™ 


Agricultural economics 10 
Anthropology 16 
Development administration 18 
Economics 22 
Education 15 
Geography 11 
History, international relations, and 

area studies 19 
Law 6 
Natural sciences 6 
Political science 39 
Sociology 9 
Urban-regional planning 12 


Total (including about 30 double 183° 
entries) 


72. John W. Gardner, AID and the Universities (New York, 1964). 

73. David Bell, “The Quality of Aid,” Foreign Affairs, XLIV (1968), 601-608, 
at 606. 

74. The source of these data is Asia Society, SEADAG—Directory 1966-67 
(New York, April 1, 1967). 
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The membership analysis given above is suggestive only of 
gross composition. There are several multiple entries in the tabu- 
lation (the total actual membership is about 150 rather than 
183), and since most of those tabulated more than once are 
political scientists who are listed also in such groups as develop- 
ment administration and urban-regional planning, the actual pro- 
portion of political scientists is greater than the tabulation above 
suggests. SEADAG is administered for AID under contract by 
the Asia Society. Its chairman is the president of the Asia Society, 
the former United States ambassador to Thailand, Kenneth T. 
Young.” SEADAG is divided into seminars, each under the chair- 
manship of an academic member. SEADAG meets in plenary 
session twice a year and the seminars meet from three to five 
times a year.” The seminars are development administration, 
education and manpower, Indonesia, Mekong development, po- 
litical development, regional development, rural development, 
urban development, and Vietnam: the problems of development 
under conditions o£ insurgency. SEADAG has three functions: 


advisory discussion#identification ; and promotion of research, and 


serving as a clearinghouse for information relating to develop- 
ment. An important principle governing SEADAG’s operation as 
well as all of AID’s research activities is that of collaboration with 
nationals of countries receiving United States foreign assistance. 
AID research projects must have the support of responsible insti- 
tutions and individuals in the recipient country, even though the 
projects may be directed by American scholars. SEADAG simi- 
larly reflects the principle of collaboration of American and other 
scholars on the basis of parity of esteem and responsibility. For 
example, the SEADAG seminar on development administration 
held at Carmel, California, in November, 1967, included one 
Indian and four Pakistani scholars. In the case of the develop- 
ment administration seminar, an additional co-ordinative link is 
provided by drawing membership from the Asia Committee and 
from the executive committee of the Comparative Administration 


75. See above, p. 17. 

76. For an official description of SEADAG functions by William S. Gaud, AID 
administrator, see Rural Developmenf in Asia, Part I, p. 202. Cf. ibid., pp. 
126-128, 148-149. 
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Group (CAG) of the American Society for Public Administra- 
tion.” Although, as Administrator Gaud testified, SEADAG “is no 
longer an experiment,” it is certainly too early to evaluate its 
effectiveness. Thus far the SEADAG structure is too loosely put 
together to permit much discussion or research of direct, opera- 
tional significance. On the government side, the shifting demands 
of Congress, rapid turnover of leadership and crucial subordinate 
personnel in AID both in Washington and in the field, the short 
institutional memory of AID, and the absence of a permanent 
institution linking academic research with operations are weak- 
nesses difficult to surmount.” On the academic side a serious 
obstacle is the escalation of theorizing divorced from government 
operations in the field. It is generally not noted that what little 
academic theorizing is based on field work is more often than not 
based on field observatio n of political development divorced 
from contact with official foreign operations. There is often an 
antipathy, if not disdain, on the part of the American researcher 
at least, for the official operation in the country whose develop- 
ment is being studied. Yet the dependence of the political scien- 
tist on AID missions abroad is likely to increase rather than 
diminish. This condition will be the consequence of the congru- 
ence of two events: the possible expansion of AID activity into 
the realm of political development through Title IX and the 
steadily shrinking corpus of research data available to the private 
researcher in many developing states. This latter condition is the 
consequence of either suspicion, deterioration in diplomatic rela- 


77. For a survey of the important work of the Comparative Administration 
Group, see Milton J. Esman, “The CAG and the Study of Public Administration,” 
in Fred W. Riggs (ed.), Frontiers of Development Administration (Durham, 
N.C., forthcoming). Several contributors to the present volume, namely, Riggs, 
John D. Montgomery, Warren Ilchman, and Ralph Braibanti, are active in both 
CAG and SEADAG. Riggs is chairman of CAG; Montgomery and Braibanti are 
chairman and vice-chairman, respectively, of the Asia Committee of CAG and the 
administrative development seminar of SEADAG. 

78. Rural Development in Asia, Part 1, p. 202. 

79. These weaknesses which have characterized United States foreign aid 
operations almost from the beginning flow primarily from the “temporary,” 
improvising quality of planning and fiscal support for what in reality has become a 
permanent aspect of American foreign affairs. These weaknesses are felt not only 
in public administration and political development affairs but in other aspects of 
AID’s operations as well. See, for example,a similar catalogue of deficiences in 
educational assistance in Philip H. Coombs a arl W. Bigelow, Education 
Foreign Atd (Cambridge, Mass., 1965), esp. pp. 27-40. _——————— 
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tions with the United States, or sheer inability to meet the in- 
creasing demands of the American research appetite, which ap- 
pears to be unreasonable, imprudent, and insatiable. 


Relevance of other national experiences. A different approach 
to academic-government relations in foreign assistance has 
emerged in the United Kingdom. There a justifiable preoccupa- 
tion with immediate problems of transfer of power delayed the 
systematic conversion of long experience in imperial administra- 
tion into a doctrine and practice of induced development within 
the context of a relationship between a former imperial power 
and newly sovereign states. Establishment of the Ministry of 
Overseas. Development in 196350 Counterpart_of the Agency fo 


International Development, now consolidate: British foneigaail 
into a separate, specialized entity.” The linking of academi 

research and government operations has been accomplished in a 
much more formal institutional manner than the SEADAG-AID 
arrangement in the United States. This has been done by the 
creation in 1966 of the Institute of Development Studies located 
at the University of Sussex. The institute is an incorporated, 
limited company whose six subscribers are from the Ministry of 
Overseas Development, the University of Sussex, other agencies 
of British government, and the Commonwealth Secretariat.” The 
institute organizes courses of study for the training of senior 






80. The relevant statutes under which the ministry operates are Overseas 
Development and Service Act 1965 (1965 chap. 38) and Overseas Aid Act 1966 
(1966 chap. 21). See also Overseas Dereoenienk The Work of the New Ministry 
(Cmnd. 2736, August, 1965) and the subsequent white paper, Overseas Develop- 
ment: The Work in Hand (Cmnd. 3180, 1967). For a review of British activity in 
foreign assistance before the consolidation of effort in the Ministry of Overseas 
Development, see the white papers, Assistance from the United Kingdom for 
Overseas Development (Cmnd. 974, 1960); Technical Assistance jee the United 
Kingdom for Overseas Development (Cmnd. 1308, 1961); Technical Co-opera- 
tion: A Progress Report by the New Department (Cmnd. 1698, 1962); and Aid to 
Developing Countries (Cmnd. 2147, 1963). 

81. Memorandum and Articles of Association of the Institute of Development 
Studies No. 877338 under the Companies Act, 1948 (incorporated April 20, 1966, 
London). While the Institute of Development Studies is concerned with the whole 
spectrum of overseas development, it has had a particular interest in administra- 
tive training. Organization of the institute was first suggested in 1962 in the 
(Bridges) Report of Departmental Committee on Training in Public Administra- 
tion for Overseas Countries (London, 1963). See also the related white paper, 
Policy on the Recommendations of the [Bridges] Committee (Cmnd. 2099, 


1963). 
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administrators from overseas countries, British graduates who 
want to specialize in overseas development, and British govern- 
ment officials concerned with problems of development. The con- 
centration of training and research in one center is characteristic 
of the British pattern not found in the United States where AID 
contracts for such training are made with a wide variety of 
institutions in the United States. A constructive relationship be- 
tween government and academic research is expected to result 
from the physical location of the institute at the University of 
Sussex where there is considerable innovation in curriculum and 
‘university organization. This relationship is already manifested 
by certain joint appointments to the university faculty and the 
institute, by sharing of library facilities, and by participation of 
both advanced degree students and senior government officials in 
seminars. 

While these developments in attitude and institutional links 
between theory and operations in both the United States and the 
United Kingdom appear to be significant, our projection for a 
paradigm in which theory can enrich the practice of political 
development may be too sanguine. It is possible to develop an 
effective reciprocity between AID operations and academic re- 
search (and such a link has already been forged in SEADAG), 
but meaningful exchange of ideas is much more difficult and has 
not yet been achieved. 

Some degree of liaison between developments in the United 
Kingdom and those in the United States is likely to be mutually 
advantageous. The beginning of such liaison was the participa- 
tion of B. B. Schaffer of the Institute of Development Studies at 
the Carmel meeting of the development administration seminar 
of SEADAG in November, 1967. A second connecting link was a 
conference at Sussex in June, 1968, on the politics of development 
at which British thought on development was presented. There 
were two American participants at this predominantly British 
affair sponsored by the University of Sussex. One advantage of 
such collaboration is that the barometric variations in acceptabil- 
ity of American official and private research and foreign assist- 
ance are likely to be evened out by different patterns of British 
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and American influence in different groups of states. The conse- 
quence could be the conjoining of the richness of British imperial 
experience and the pragmatism of Britain’s current overseas oper- 
ations linked historically to the past with the massiveness of the 
American operation and its limited historical imperial links. Fur- 
ther, the ext oN empirical and systemic bias of Americé 
political science scholarship might be tempered by the more 
historical, law-oriented, and pragmatic disposition of British 
scholarship. To this must ultimately be added Soviet practice and 
French theory and practice with respect to foreign assistance and 
political development in former French colonies.” But this must 
necessarily come later; the stage is now set by Title IX for 
analysis of American practice, and this is an auspicious begin- 
ning. 








II. Characteristics of Political Development 
Especially Relevant to Administrative 
Development 


It is pertinent to the subsequent argument of this chapter to set 


forth certain attributes of polit litical development, not necessarily 
identical, however, to those which have been singled out by other 
students of development. Such is the primitive nature of the 
study of development that identical concepts are often expressed 
in different terminology and different attributes are given varying 
emphases. Summarizing and analyzing the works of some thirty 
writers—and reaching back to such students.as Woodrow Wilson, 
John W. Burgess, and Max Webef—Backeulam conveniently 
identifies five conditions commonly stres jtution, an 


82. For an example of the potential insights which ae comparative research 
on foreign assistance and political development research can yield, see Robert B 
Charlick, “U.S. and French Foreign Aid Rationales,” in John D. Montgomery and 
Arthur Smithies (eds.), Public Policy, XIV (1965), 116-140. On French foreign 
assistance, see French Aid: The Jeanneney Report, an abridged translation of La 
Politique de Cooperation avec les Pays en Voie de Developpement (London, 
1964), and Teresa Hayter, French Aid (London, 1966). Both of these are 
publications of the Overseas Development Institute, an important private research 
organization in London. See also Elizabeth Kridl ‘Valkenier, “Recent Trends on 
Soviet Research on the Developing Countries,” World Politics, XX (1968), 
644-660. 
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economic base, administrative(capacity, & social system, and a 
_political culture.’ Huntingtonshas succinctly analyzed varying 
lists of criteria as used by Ward and Rustow, Emerson, Pye, and phuacivy 
Hisenstadt.* He identifies four sets of categories which recur \ 
continuously: rationalization, national integration, democratiza- 
tion, participation. Noting that the last-mentioned characteristic 
is given greatest emphasis,” he deplores the failure of most defi- 
nitions to emphasize or even to mention political institutions 
essential for converting demands produced by accelerated partic- 
ipation. Reviewing the first three volumes of the Social Science 
Research Council’s Committee on Comparative Politics series, 
Lasswell\folds them into the context of his own six-part model: 
”Sself-sustaining power accumulation, power-sharing, ‘national in- [a 9 gw ybl 
_ dependence, a responsible role in world politics, an internal deci- 
sion-making process conducing to wider participation in all val- 
es, and‘timing of elements in the sequence of development.” 
~~¥riedrich tather cautiously projects a “model political order for ;— | 
‘an emergent world.” He deems this to be merely a minimal j rad 
/ statement of a “good political order’—good for the present, but 
not necessarily the best for all times and places. He suggests Six 
features.” The first is the capacity to act effectively to cope with 
technological requirements of survival. Second, enforcible re- 
straints on government. Third, operative popular participation in 
_ rule-making. Fourth, existence of general rules reflecting shared 
| values and beliefs of the community. Fifth, a judiciary to inter- 
_ pret these rules and define terms of settlement. Sixth, voluntary 
_ associations, such as parties, which provide alternatives to exist- 
83. Robert A. Packenham, “Approaches to the Study of Political Development,” 
World Politics, XVII (1965), 108-121. 


84. Huntington, “Political Development and Political Decay,” 386-430. 
85. See also Friedrich’s observation on this point in his chapter in this volume, 


p. 114. 

86. Harold D. Lasswell, “The Policy Sciences of Development,” World Politics, 
XVII (1965), 286-310. 

87. Carl J. Friedrich, Man and His Government: An Empirical Theory of 
Politics (New York, 1963), pp. 657-675. See also his “Power, Authority and 
Legitimacy: Political Theory and the Problems of Developing Countries,” in 
Brookings Institution, Political Theory and the Problems oF Developing Countries 
(Washington, 1968). In the Brookings paper, Friedrich includes a seventh feature, 
namely, “decentralization to the greatest possible extent compatible with effective 
government.” In Man and His Government (p. 666) he had mentioned this as 
being presupposed by popular participation but had not listed it separately. 
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ing government, implement participation, and continually Te-€Xs 
amine existing rules. 

The universe of empirical referents is too vast and too disor- 
dered to allow for any rigorously constructed meaningful rela- 
tionship between experience and definitions of development. 
Probably the best to be expected is the combining of intuitive 
theoretical insights in proportions varying with the definer with 
empirical analysis of some new political systems and with some 
historical perspective or older (e.g., European) systems. In such 
conditions there are as many sets of criteria as there are definers, . 
each set suiting some immediate expository purpose. Certain at- 
tributes, four in number, which seem to have an important rele- 
vance to administrative reform are selected and discussed in the 
following pages. 

For the moment in informal terms (coming later to a classifica- 
tion of more technical characteristics ) it might be said that poli 


cal development is in quintessence the ordering of the affairs of 


men into a polity more or less commonly agreed upon, clearly 
known, capable of rational adjustment, the whole being infused 
with qualities of freedom ennobling the puny lives of those who 
have formed the state. In terms of the Platonic Socrates and of 
Aristotle, “political society exists for the sake of noble actions, 
and not of mere companionship.” Political development can be 


. . . SS : 
viewed as a series of ultimate progressions (with periodic regres- 


sions and even oscillations) from ascription to personal achieve- 
ment, from ambiguity to certainty in the use of public power, 


from alienation and withdrawal to enlightened participation in 
collective social life, from coarseness and coercion to refinement 
and sensitivity in public action, from contraction to expansion of 
free choice. In the encyclical of Paul VY, Populorum Progressio of 
March, 1967, it was put with simple elegance that the basic 
aspiration of man is “to do more, know more and have more in 
order to be more,” and that it is this aspiration which the state 


88. Encyclical Letter of His Holiness, Paul VI, Pope. On the Development of 
Peoples Populorum Progressio, March 26, 1967 (official translation into English 
distributed by the United States Catholic Conference, Washington, D.C.), Part I, 
par. 6, p. 9. There is some controversy over the accuracy of the meaning conveyed 
in various translations of this encyclical. See New York Times, March 29, 1967, p. 
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through its political system must seek to fulfil. The last words of 
this portion of the encyclical, ut ideo pluris valeant, allude to the 
quality of physical and spiritual life to be attained by individual 
man—a dimension overlooked in virtually all political develop- 
ment literature, except Friedrich’s chapter in this volume and the 
analyses by Pennock,” Steere, Sibley, and Goulet,” and Lasswell 
hhas been consistently and 


ifies the apparent ambivalence of the content of values regarded 
as preferred outcomes by other extensive analysis. The eight 
yalues to which he repeatedly returns in a variety of contexts are 


Soe TE, 


1, and National Observer, April 3, 1967, p. 5. Apparently, there can be little 
argument that the English version has correctly transferred the meaning of this 
particular section. In the official Latin version issued by the Vatican, this 
expression appears as “hoc est, ut magis operentur, discant, possideant, ut ideo 
pluris valeant’” (Sanctissimi Domini Nostri Pauli Divina Providentia Papae VI, 
Litterae Encyclicae . . . De Populorum Progressione Promovenda [Typis Polyglot- 
tis Vaticanis, 1967], Part I, par. 6, p. 7). In the official Italian version, the 
expression appears as “in una parola, fare, conoscere, e avere di piu, per esser di 
piu:” (Populorum progressio, Lettera Enciclica di S. S. Paolo VI sulla sviluppo 
dei popoli published in a special issue of Quaderni di Ekklesia, 1 [1967], 127-172, 
at 131). Populorum Progressio has been quoted with admiration and indorsed by 
other religious groups including Reform Judaism, the National Council of 
Churches, and the Church of the Brethren. See statements of these groups in 
United States Senate, Committee on Foreign Relations, Hearings on $1872 . . 
Foreign Assistance Act of 1967, pp. 109-115, and House of Representatives, 
Committee on Foreign Affairs, Hearings. . . on H. R. 7o99 and H. R. 12048... 
Foreign Assistance Act of 1967, Part IV, p. 893. 

89. “Political Development, Political Systems and Political Goods.” 

g0. Douglas V. Steere, “Development: For What?” in John H. Hallowell (ed.), 
Development: For What? (Durham, N.C., 1964), pp. 213-235. Steere suggests 
that the effect of the process of foreign assistance in reciprocal, that is, it may not 
only enhance the human dignity of recipients but may also deepen a sense of 
worth and responsibility in those who are agents of the aid-giving country (pp. 
222-224). See also Mulford Q. Sibley, “Development for What? Civilization 
Technology and Democracy,” in Charles Press and Alan Arian (eds.), Empathy 
and Ideology: Aspects of Administrative Innovation (Chicago, 1966), pp. 
226-253, and Denis A. Goulet, “Development for What?” Comparative Political 
Studies, I (1968), 295-312. 

91. Harold D. Lasswell, “Conflict and Leadership: The Process of Decision and 
the Nature of Authority,” in A. V. S. de Reuck and Julie Knight (eds.), Ciba 
Foundation Symposium on Conflict in Society (London, 1966), p. 211. For an 
exploration of the antecedents of Lasswell’s philosophical assumptions, see Heinz 
Eulau, “The Maddening Methods of Harold D. Lasswell: Some Philosophical 
Underpinnings,” Journal of Politics, XXX (1968), 3-24. Eulau relates the premises 
of Lasswell to the philosophy of A. N. Whitehead. 
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power (P), enlightenment (E), wealth (W), Men (B), 
skill (S), affection (A), respect (R), and rectitude (D). For the 
sake-of~ itory convenience, he has devised Ae aero 
PEWBSARD to stand for these values. He has examined the 
OUTEOMIES “of these values in terms of leadership,” legal instit 
tions,” conflict resolution,” the transnational world order,” 
the development of new political systems.” In_his.chapter-in-this. 
volume he suggests_a provisional method. for evaluating institu- 
tions in terms of these eight values. 

It is probable that this qualitative and spiritual objective is 
implicit in all economic and political development analyses and 
that it has been detheologized by being couched in secular terms 
suggestive of material improvement and psychological well-being 
from which ennoblement is assumed to flow inevitably. Perhaps 
to a certain extent this is true. But it appears equally true that 
much economic and political development analysis, by failing to 
make explicit the purpose (ut ideo pluris valeant) fails also to 
place in proper perspective the many features of political order 
which are assumed to conduce to this end. Thus, too much 
emphasis may be placed on bureaucracy, or parties, or participa- 
tion as ends in themselves. In reality they are means_ which 
human experience p prompts us to believe under certain conditions 
lead to these ends. But these conditions and human dispositions 
vary in time and place. The precise nature of these features, their 
preferential order, and the intensity of their development lead us 
to a position of flexibility and relativity regarding their utility. In 
sum, an explicitness with respect to the condition of man as the 
aim of development may force upon us a deeper sense of contex- 
tuality in approaching the myriad prescriptions which accost us. 











92. Ibid., pp. 210-228. 

93. Harold D. Lasswell, “Toward Continuing Appraisal of the Impact of Law 
on Society,” Rutgers Law Review, XXI (1967), 645-677, esp. 650-653. 

94. Harold D. Lasswell and Richard Arens, “The Role of Sanction in Conflict 
Resolution,” Journal of Conflict Resolution, XI (1967), 27-39, esp. 29. 

95: Myres S. McDougal, Harold D. Lasswell, and W. Michael Reisman, “The 
World Constitutive Process of Authoritative Decision,” Journal of Legal Educa- 
tion, XIX (1967), 253-300, 403-437. 

96. Harold D. Lasswell, “The Policy Sciences of Development.” See also 
Taceell s “The Uses of Content Analysis Data in Studying Social Change,” Social 
Science Information, VII (1968), 57-70. 
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Architectonics _ 5 


a 





the first attribute of po litica il development here selected is the 
r equirel n aw ee: n_a fundamental polity of) 


the state—an overarching purpose whic Gives form, cohesion, 
and dire fon to-ait public action—within a—sensed communi 

Older and once eminently useful terms which have been and 
continue to be used to express roughly the whole or parts of the 
same attribute are advisedly rejected. In several drafts of this 
chapter and in earlier published formulations the term “polity” 


was used with its meaning changed and narrowed from its origi- 


nal Aristotelian usage. But this appears now to be somewhat of an _ 


impertinence as well as perplexing, since “polity,” so ancient a 
term and with little change in connotation, fulfils an important 
expository and conceptual need, and is comfortably seated in the 
literature. “Constitutionalism” appears inadequate because it is 
merely a first step and is now a relatively easy Sa in 
the attainment of political order. {National integrati 

notes the submersion, deflection, conversion, or elimination of 
differential ethnicities within a given Systems and, as we shall 
argue shortly, this is precisely what is not occurring in new 
again suggests too much émphasis on 










eae a sharing of values nd in this respect is related too close y 


utopian, other ideologically motivated com- 
munal organizations. ‘Legitimacy’ "focuses excessively on the ca- 
first and elementary requirement of a political order and must be 
The useful term “political order,” the continued use of which in 
contemporary political thought has characterized the influential 
work of Friedrich,” also seemed attractive especially because of 
its freedom from connotative encumberment and its plenitudi- 
nous embrace. The latter characteristic reduces its utility for our 
immediate purpose; political order, like polity, really includes the 
four attributes here being discussed rather than only the first. 


The final chapter of his Man and His Government is entitled “A Model 
Pol tical Order and the Emergent World.” 
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It is with some hesitation and not with complete satisfaction 
that use is made of a venerable term, “architectonics,” to desig- 
nate this aspect of development.” Architectonics embraces value 
held dear in a society which pen 4 
generate positive action. It is a “consensus of sentiment.” Ortega 
has dealt wit h this admirably i in his analysis of Cicero’s Concordia 
et Libertas.” Strata of discord are necessary, but they cannot 
reach the deeper layers of “concord,” the “dogmas about life and 
the universe, moral norms, legal principles, rules regulating the 
very form of the struggle.” “Concord,” Ortega continues, “in its 
pure and radical form implies a firm and common belief regard- 
ing the exercise of supreme [political] power.” The term “archi- 
tectonics” approximates the definition of ideology set forth by 
LaPalombara which he asserts to be suggested by Garstin. La- 
Palombara regards ideology as involving “a philosophy of history, 
a view of man’s present place in it, some estimate of probable 
lines of future development, and a set of prescriptions regarding 
nd/o or modify that developmental direc- 
are more or less coherent. . . [and 

3 en patterns of action to the achievement or 
maintenance of a fiture. or existing, state of affairs.” We have 
not used the term “ideology” here because of its pejorative conno- 
tation and because it does not adequately direct attention to the 
rather special condition of values in a developing state as against 
a mature political system. That condition is the highly dynamic 
transformation of values as they settle in an amalgam in which 
tradition is reconstructed in terms of new ideas and structures. It 
is the search for roots, the identification of strands of indigenous 
thought which may have the capacity to sustain new technology, 











98. In so doing we take shelter in (and courage from), the comment of Lasswell 
and Kaplan on uniformity and harmony of vocabulary: “Such expectations are of 
course, doomed to disappointment: uniformity of usage cannot be brought about 
by either fiat or exhortation. Nor is this uniformity of any transcending impor- 
tance. What does matter is self-consistency, and clarity sufficient to make transla- 
tion and empirical reference always possible. Our concern, moreover, is not with 
words but with concepts” (Harold D. Lasswell and Abraham Kaplan, Power and 
Society [New York, 1960], pp. x, xi). 

99. José Ortega y Gasset, Concord and Liberty (New York, 1946), pp. 15-21. 
The Norton Library edition ‘of 1963 is used here. 

100. Joseph LaPalombara, “Decline of Ideology: A Dissent and an Interpreta- 
tion,” American Political Science Review, LX (1966), 5-18, at 7. 
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which is distinctive. The use of history for analytical effect is 
important in the process, but it carries with it risks in interpre- 
tation.” Typically the constitution is the legitimating source of 
architectonics. Its very existence, the deference it commands, and 
its capacity to suffuse its norms through the whole system are a 
means of binding the state together. Its symbolic value can 
scarcely be overestimated; the more sacral its position the more 
effective its symbolism. But there may be some values which are 
not expressed in the constitution. There may be a kind of ethos 
(spirit, overtones, feeling) which has powerful force in holding 
the political system together yet is outside the legal writ of a 
constitution. Thus in such countries as Pakistan, Israel, or Turkey 
where there has been a profoundly emotional common experience 
based on religion and on real or imagined discrimination certain 
reactions internally and to religious affairs throughout the world 
can be expected. Historic animosities which bind the state to- 
gether—for example, the enmity of India in Pakistan and of Israel 
in Egypt—are also part of the national spirit which generate 
particular policy or action.’ What is here suggested is that the 
constitution, even when it includes (as in India and Pakistan) 
segments of architectonics such as the non-justiciable but ideo- 
logically significant directive principles of state policy, is but one 
of several sources of values held dear. In Pakistan, for example, so 
important an ideological component as basic democracies is not 
included in the constitution, although in India the analogous 
village panchayats are included as Article 40 of the directive 
principles of state policy. It would appear that the presence of 
values outside the formal constitution is especially important 








101. This point has been developed in John D. Montgomery, “Pride and 
Progress: A Dilemma of Nation-Building,” in Elliott (ed.) Education and Train- 
ing in the Developing Countries. Here he discusses the dual deficiencies of 
legitimate nationalism, which he deems to be ignorance of national culture and 
interdependence of human culture (p. 191). See also his “Public Interest and 
Ideologies of National Development,” in C. J. Friedrich (ed.), Public Interest, 
Vol. V in the Nomos series (New York, 1962), pp. 218-236, and “The Challenge 
of Change,” International Development Review, IX (1967), 2-9. 

102. On the role of history in this process of transformation, see Ralph 
Braibanti, “The Role of Political Science in the Study of Underdeveloped Areas,” 
in Braibanti and J. J. Spengler (eds.), Tradition, Values and Socio-Economic 
Development (Durham, N.C., 1961), pp. 148-149. 

103. For a general treatment of this phenomenon, see David J. Finlay, Ole R. 
Holsti, and Richard R. Fagen. Enemies in Politics (Chicago, 1967). 
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when the social order is torn into many pieces by linguistic _an 
cultural cleavages or when the values of the constitution and the 
ruling elite are divorced—even in language as in the case of 
Pakistan—from the mainstream of the social order. Obviously 
this is not a new problem; it is essentially that of adjusting custom 
and a rationalized legal order. But it is a problem made much 
more difficult by the possibility that the rationalized legal order 
may lose its effervescence and may be overwhelmed by the sur- 
rounding tissue of custom. Further, the sharpness of the divisions 
usually gives rise to mediational processes which one way or 
another establish linkages between the strata. 

In the context of administrative reform, Asoka Mehta, India’s 
minister for planning, and long an important intellectual figure in 
India, alludes to this problem: “The dichotomy,” he said, “be- 
tween the traditional order and rational organization bears a 
certain relevance [to India]. In the developed countries, modern 
writing on administration has moved away from this dichotomy. 

. [L]eaders of administration in developing countries mi jal 
leamto operate at two distinct levels—the levels of sophisticatio 
and of somewhat primitive preoccupation.” Mehta relates this 
problem to what we have here called architectonics: “specializa- 
tion is necessary but it is even more necessary that all specializa- 
tions are related to each other. The need for an integrated ap- 
proach demands that all specializations must be subordinated to 
a larger whole. There has got to be an administrative gestalt 
which inspires each segment of specialization. . . . In the quest 
for new tools and techniques it is necessary that you balance 
them by some kind of overriding purpose and understanding.” 

The problem of linguistic, cultural, and other cleavages is ag- 
gravated by new significance of the old problem of polycommu- 
nality, a term aptly used by Montgomery in his chapter in this 
volume. The complexity of this problem confronts us, as it did in 
the instance of architectonics, with difficulties in terminology. 
The old terms “racial” and “multiracial,” the newer term “com- 
munalism,” the more restricted term “tribalism,” and the expres- 


—, 


104. Asoka Mehta, “Administrative Leadership,” Indian Journal of Public Ad- 
ministration, XI (1965), 674-675. 
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sion currently in vogue, “ethnicity,” are not of sufficient explana- 
tory power or precision. Each of these terms embraces only a part 
of the total problem. Race and ethnicity do not always permit 
delineation of religious and linguistic differences. “Communal- 
ism,” a term in use from the middle of the nineteenth century on, 
became identified with India and referred to the granting of local 
autonomy to identifiable communities, usually based on religion. 
Since we need a term to describe this phenomenon in all systems, 
it is essential to avoid an expression identified principally with 
India, even though it may be a useful one for that system. More- 
over, the term “communalism” used without a prefix does not 
adequately convey the external or intergroup dimensions of the 
problem. For these reasons the term “polycommunality” is more 
suitable. It allows for the varying mixtures and interlacings of 
ethnic, caste, tribal, religious, and linguistic differences which are 
found in varying patterns in different systems. It thus has the 
qualities of range and precision. The prefix “poly-” directs atten- 
tion to the inter- rather than the intragroup nature of the prob- 
lem. ie 

We witness in most states, both developing and mature, a 
resurgence in pride of culture, religion, language, and ethnic 
origin.” The concept of the “melting-pot” or absorption of some 
communalities into a dominant group no longer has great force. A 
simple yet rather dramatic manifestation of this in Britain is a 
rising pride in Cockney accent as a cultural expression of validity 
equal to that of Oxbridge;*” comparable developments such as 
the Black Power movement with its emphasis on African culture 
and even on African sartorial and tonsorial modes are evident in 


105. The complex changes occurring in ethnic awareness in the United States 
are suggested in Michael Parenti, “Ethnic Politics and the Persistence of Ethnic 
Identification,” American Political Science Review, LXI (1967), 717-727. The 
literature on communal problems in developing states is immense. Especially 
pertinent dimensions of the problem may be found analyzed in Philip Mason 
(ed.), India and Ceylon, Unity and Diversity (London, 1967); Gerald D. 
Berreman, “Stratification, Pluralism and Interaction: A Comparative Analysis of 
Caste,” in A. V. S. de Reuck and Julie Knight (eds.), Caste and Race: Compara- 
tive Approaches (London, 1967), pp. 45-73; Edward Tiryakian, “Sociological 
Realism: Partition for South Africa?” Social Forces, XLVI (1967), 208-221; and 
Carl J. Friedrich (ed.), Community, Vol. II in the Nomos series (New York, 
1959). 

106. On this point see W. J. M. Mackenzie, Politics and Social Science 
(London, 1967), p. 294. 
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the United States as well. Such resurgence of pride in ethnicity or 
social origin can be thought of as one criterion by which the 
attainment of human dignity i is achieved in a given state. Insofar 
as knowledge of one’s own heritage is important in self-under- 
standing, and insofar as every cultural tradition has merit and 
significance in human development, ethnicity and other compo- 
nents of communality are aspects of self-realization, psychic 
well-being, and hence human dignity. It is this perspective of the 
problem which reduces the utility of such expressions as “consen- 
sus,” “integration,” and “community.” The contemporary problem 
is that of reconciling the deliberate encouragement of polycom- 
; munality on the one hand with the necessary cohesion of the state 
by means of suffusion with a fundamental, all-embracing system 
of values. Thus in Pakistan the problem of Bengali and West 
Pakistani cannot be reconciled by asking Bengalis to cease calling 
, themselves Bengalis and to think of themselves as East Pakistani. 
|The resolution lies in according Bengali culture and its heroes 
such as Tagore a parity of esteem with Punjabi culture and its 
heroes such as Iqbal. The only integrative paramount value, how- 
ever, may be mutual recognition of parity of diverse communal 
values, expressed structurally through political competition. 

It is probable that even if a temporary dimunution of ethnicity 
or other components of communality occurs and that at a certain 
point “integration” appears to be achieved, there may be subse- 
quent resurgences of communality. The bearing of this dimension 
of ethnicity on maintaining an architectonic integrity can be 
suggested by thinking of two components: ethos and polity. 
Ethos is the more inclusive term; it is the total sphere of values 
held dear by society. The total ethos may embody disintegrative 
elements derivative from such factors as divergent languages, 
culture, religions, or stages of development (e.g., tribalism). Pol- 
ity embraces the constitution and political structures. What is 
suggested here is that uneven permeation of values in a develop- 
ing state gives rise to stresses in the whole system, to mediational 
processes, and points to the crucial need for co-ordinative mecha- 
nisms throughout the entire system to give it cohesion. It may be 
that the scant attention given the evolution of constitutions, the 
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keystone of architectonics, is related to this problem. Sartori 
comments that constitution-making as “the traditional instrument 
for political engineering” has fallen into disrepute. He attributes 
this to the fact that constitutions have governed the behavior of 
elites, not of mass societies, and that the conjunction of constitu- 
tions and universal suffrage makes the former an inadequate 
“system of channelment of mass society.”"”’ This observation ap- 
pears to us to be corroborated by a wealth of data." We do not 


107. Sartori, “Political Development and Political Enginéering,” pp. 272-273. 

108. Prewar attention to constitution-making was epitomized by Carl J. Fried- 
rich’s influential Constitutional Government and Politics, which first appeared 
(New York: Harper and Bros.) in 1937, reappeared in a second edition in 1941, 
and in 1950 in a revised edition entitled Constitutional Government and Democ- 
racy. A revised (fourth) edition under the same title was published by Blaisdell in 
1968. Friedrich has been remarkably imaginative in relating the issues of constitu- 
tionalism to contemporary idioms of political reform and evolution. Thus the 1950 
edition ended with a chapter entitled “Constitutional Dictatorship and Military 
Government” and the 1968 edition concludes with “Constitutionalism in Emergent 
Nations.” Such insightful contemporary relevancies are continued in his recent 
series of lectures at Boston University published by the press of that university in 
1967 under the title, The Impact of C onsitationalisn Naeaee This volume deals 
mostly with the period from 1789 to the Second World War. Friedrich’s work and 
a few other exceptions such as Herbert Spiro’s Government by Constitution (New 
York, 1959) are the only major, widely used American works emphasizing 
constitutions in the evolution of political systems. The current inattention to the 
writing and interpretation of constitutions is reflected in many other ways as well. 
Consider, for example, that major constitutions such as those of Ceylon, India, 
Pakistan, and Malaysia were drafted with no assistance from American scholar- 
ship, and only minimal assistance from such British sources as Sir Ivor Jennings. 
See Sir Ivor Jennings, Problems of the New Commonwealth (Durham, N.C., 
1958). See also Ralph Braibanti, “The Higher Bureaucracy of Pakistan,” in 
Braibanti and Associates, Asian Bureaucratic Systems Emergent from the British 
Imperial Tradition, esp. n. 150 on pp. 313-314, which analyzes the context of 
scholarship in comparative law within which Pakistan’s second (1962) consti- 
tution was written. This is in striking contrast to the direct influence of 
German, French, British, and American scholarship on the constitutions of China 
and Japan half a century ago. In contemporary American political science 
scholarship there is little published analysis of constitution-making and constitu- 
tional law of developing states since 1947. There is nothing, for example, as 
detailed as the series of eight articles by Kenneth Colegrove on the Japanese 
cabinet, foreign office, privy council, emperor, and Diet which appeared in the 
American Political Science Review from 1931 to 1936 (XXV [1931], 589-614, 
881-905; XXVI [1932], 642-659, 828-845; XXVII [1933], 885-898; XXVIII 
[1934], 23-39; XXX [1936], 585-613, 903-923). These articles were representa- 
tive of the scholarship of their time in that they were heavily descriptive of law 
and structure. This kind of formalism is no longer in vogue and we concede that it 
is not really adequate in political analysis. Yet such description and analysis of the 
structural-legal base of politics is crucial and must precede analyses-which weave 
structural design with sophisticated constitutional analysis. It is highly unlikely 
that studies on post-1947 developing states comparable to Colegrove’s on Japan 
would (if they were written) be accepted for publication in American political 
science journals of today. Much attention was given to constitution-making in the 
occupation of Japan and Germany beginning in 1945, and this is reflected in the 
political science writing of that time. But that research, excellent though it is, was 
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- suggest that we should deplore this condition totally, for as Sar- 


tori and many others have suggested, the dominant motif of 


contemporary political development has nm articipation 
and it cannot be satisfied constitutions alone. On the other 


| hand, power diffusion must be dealt with in the context of archi- 


tectonics. The re é neglect of the constitutional compo- 
——~~__ 


nent are many. Some of those which relate to dispositions of 
American social science scholarship have been dealt with 


narrowly legalistic and focused more on the origins of the constitutions than on the 
interweaving of subsequent interpretations into the fabric of the whole political 
process. See, for example, Robert E. Ward, “The Origins of the Present Japanese 
Constitution,” American Political Science Review, L (1956), 980-1010, and Justin 
Williams, “Making the Japanese Constitution: A Further Look,” ibid., LIX 
(1965), 665-679. 

There appears to have been a major revolution in thought between the time of 
the occupation of Germany, Korea, and Japan in 1945 and the two decades of the 
fifties and sixties following independence actions berate with India in 1947. 
This revolution signaled a reliance on extended franchise rather than on legal form 
in political development. In American political science methodology, this was 
concomitant with the rise of behavioralism and the waning of institutionalism. The 
series of six studies on political development published under the aegis of the 
Committee on Comparative Politics of the Social Science Research Council further 
suggests this significant contrast in attitudes. These volumes (all published by 
Princeton University Press) are: Lucian W. Pye (ed.), Communications and 
Political Development (1963); Joseph LaPalombara (ed.), Bureaucracy and 
Political Development (1963); Robert E. Ward and Dankwart A. Rustow (eds.), 
Political Modernization in Japan and Turkey (1964); James S. Coleman (ed.) 
Education and Political Development (1965), Joseph LaPalombara and Myron 
Weiner, Political Parties and Political Development (1966); Leonard Binder 
et al., Crises in Political Development (1967). One is struck by the fact that there 
is no volume on constitution-making or on Jaw and political development. 
Similarly, we search in vain for analysis of these subjects in the very valuable 
series, Public Policy, the yearbook of the Kennedy School of Government of 
Harvard University, where interest in political development and constitution- 
alism is especially keen. While the 1966 volume has somewhat more than half of 
its bulk devoted to “Problems of Development,” no article treats the subject of law 
and development (Public Policy, Vol. XV [1966], ed. John D. Montgomery and 
Arthur Smithies). While there is much attention to such constitutional problems as 
federalism, particularly in Vols. XIII, XIV, and XV (1964, 1965, 1966), there is 
little attention to such constitutional problems in the new (i.e., post-1947) states. 
Volumes XVI (1967) and XVII (1968), each of which devotes approximately 
a quarter of its bulk to development problems, remain similarly silent on de- 
velopmental aspects of law. 

This condition is in contrast to British scholarship, where much attention 
continues to be given to constitution-making and legal interpretation. See, for 
example, the series under the general editorship of George W. Keeton, The British 
Commonwealth: The Development of Its Laws and Constitutions, published in 
London, written largely by University of London faculty, and comprising in 1967 
thirteen volumes. See also the twenty-three-page mimeographed “List of Current 
Legal Studies of the University of London” (15th ed.; London, March, 1967), 
which lists some 100 (of a total of 354) topics dealing with constitutional 
developments in new states. Of course, it must also be said that just as American 
scholarship seems to have neglected legal-structural insights, British political 
science scholarship seems to be insufficiently cognizant of behavioral insights. 


Inducement of Political-Administrative Development 45 


elsewhere.*” To these reasons and those suggested by Sartori, we 
might also add the fundamental antagonism between power dif-_ 
fusion—“channelment of mass society,” in Sartori’s terms—and 
“constitutionalism. Power diffusion has been accomplished _ in - 
—nany developing s stem ms largely through community develop- 
ment str arties, or confrontational-agitational 
-_politicy. These are rooted in an ethos of spontaneity and, often, in 
extralegal norms. Legal institutions and constitutions spring es- 
sentially from norms, structures, and attitudes of mature constitu-_ 
tional systems in the West. Since, in contrast, power diffusion 
appears to derive from indigenous sources, constitutions can be 
and are regarded not only as alien but even as impediments to 
the rapid diffusion of public power. Through the doctrine of 
popular sovereignty they are, in fact, the source of such diffusion, 
yet by insisting on an order derived externally, constitutions 
appear to delay if not block such diffusion. We know too little - 
about the permeative effect of constitutional law as it confronts 
apparently antagonistic indigenous norms with its own juridical 
norms derived from Western systems. The nature of this confron- | 
tation and the degree to which it is a factor in maintaining 
architectonic integrity in the face of often overwhelming centrif- 
ugal forces is of crucial significance. The recognition of divers 
values and their integration into an architectonic embrace can be 
dealt with partly through spatial allocations of power—a pheno- , 
menon commonly referred to as the federal principle. The vi 
expressed by Stein in his review of three books on federalism is 
consistent with the analysis we have presented here. In his view a 
federal political system is that form of political system “in which 
the institutions, values, attitudes and patterns of political action 
operate to give autonomous expression both to the national politi- 
cal system and political culture and to regional political subsys- 
tems and subcultures (defined primarily by ethnic-linguistic 
factors). The autonomy of these systems and subsystems is 
























counterbalanced by a mutual interdependence. This balance 


109. Braibanti, “The Role of Law in Political Development.” See also Ralph 
Braibanti, “Comparative Political Analytics Reconsidered,’ Journal of Politics, 
XXX (1968), 25-65. 


46 Political and Administrative Development 


maintains the overall union.””° In developing systems, this bal- 
ance is made all the more difficult by institutional and structural 
weakness and by commitment to recognize and encourage poly- 
communal differences. The consequent tensions between centrip- 
etal and centrifugal forces make prognoses as to the continued 
existence of the nation-state extremely hazardous. Closely related 
to this confrontation is the changing pattern of dependence upon 
indigenous as well as American, British, and other foreign legal 
precedent. For example, in Pakistan the change to a presidential 
system and a division of powers into enumerated central and re- 
served provincial powers requires, and in fact has resulted in, a 
shift away from British to analogous American precedent. 
_~ The importance of architectonics to administrative reform lies 
‘in the extent to which the total administrative apparatus is in- 
fused with the same values, be they justice, equity, equality, or 
thers. The problem is that of infusing administrative action with 
the spirit and substance of the architectonics. This involves two 
kinds of compatibility: compatibility of administrative process 
with the architectonics—usually a variation of due process of law 
~ and.compatibility with the spint of fhe saane ies 
ship, always difficult to achieve even in mature systems, is much 
more difficult to attain in new highly unbalanced systems. The 
bureaucracy, long accustomed to near-paramountcy under impe- 
rial rule, relies less on statutory sources for its actions and more 
on its internal resources and on synaptic relations with extrastatu- 
tory sources. Such systems may be tottering on the brink of 
administrative lawlessness. Ambiguity of function in the whole 
system, inadequacy of legislative oversight, and other weaknesses 
allow administrative discretion to flow with minimal reference to 
the channels—a predicament of which we were well warned in 
the West as early as 1929 by Lord Hewart of Bury’s The New 
Despotism.™ This kind of despotism is the more dangerous in 
immature systems. The gap between architectonlrs and adminis- 


ascertained how the gap can be reduced and laine ac- 


110. Michael B. Stein, “Federal Political Systems and Federal Societies,” World 
Politics, XX (1968), 731. 
111. (London, 1929). 
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tion rendered more congruent with architectonics. One is im- 
pressed by what_a judiciary which has prestige, erudition, and 
independence can do to regulate this articulation. It is probable 
that in many developing states the articulation of administrative 
decisions with architectonics is minimal. Pakistan is one of the 
few systems where this question has been given much attention, 
yet even here we find glaring instances of incongruence."” Con- 
sider the historic “Pan” case of 1964 in which the Ministry of 
Commerce sought to regulate betel leaf grade without even au- 
thority of a statute or ordinance and proceeded to establish 
administrative rules far exceeding the restraints usually found 
within the concept of delegated legislation.“* This kind of prob- 
lem is closely related to commitment to a rule of law which, as 
was shown in an earlier part of this chapter, has been given 
prominence in the Foreign Assistance Act. Rule of law as a 
component of architectonics recorded in the constitution has lit- 
tle significance if it does not suffuse the entire political order, 
particularly the administrative system. 


© Diffusion of power a ia tretprDiery 
~The second and most important attribute of political develop- 





life—the diffusion of power to the periphery of the social order. 
Ideologically, this derives from concern for enhancement of 
human dignity, reflected juridically in the concept of popular 
sovereignty and implemented institutionally and structurally in 


universal franchise and participative entities such as community 
development. This attribute has been variously alluded to as 





(Deutsch ),"° power-sharing (Lasswell),”° the participation ex- 


112. The first and thus far the only comprehensive study of this in Pakistan is S. 
M. ae Judicial Review of Administrative Discretion in Pakistan (Lahore, 
1967). 

113. Ghulam Zamin v. A. B. Khondkhar, PLD (Dacca, 1965), 156. See also 
Ghulam Sabir v. Pan Allotment Committee, PLD (Dacca, 1967), 607. 

114. Daniel Lemer, The Passing of Traditional Society (Glencoe, Ill., 1958), 
pp. 48-50. 

115. Karl W. Deutsch, “Social Mobilization and Political Development,” Ameri- 
can Political Science Review, LV (1961), 493-514. See also J. P. Nettl, Political 
Mobilization (New York, 1967). 

116. Lasswell, “The Policy Sciences of Development,” p. 290. 
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plosion (Almond and Verba),’” and channelment of mass society 
(Sartori)."* Analysis of the phenomenon of diffusion of power is 
fraught with some sensitivity in contemporary American (though 
not British or European) political science. Its delicacy is sug- 
gested, for example, by LaPalombara’s circumspect qualifications 
in classifying certain development theorists, some of whom fa- 
vored a “balanced” political development strategy as being “ex- 
plicit in their concern for democratic political development” and 
another who favored an “unbalanced” strategy as one “whose 
concern with democratic development is equally obvious.” Sar- 
tori justifiably reflects the same sensitivity: “. . . if one goes 
ahead and discovers, for instance, that the ‘planning of democ- 
racy requires the slowing down of the processes of democratiza- 
tion, it is only to be expected that he will be accused of being a 
reactionary, if not a fascist.” Similarly, Lasswell identifies his 
concept of development with the “overriding goal of human 
dignity,” which includes “effective general participation in the 
decision process,” and suggests that any other commitment 
would lead into a reactionary position.” 

Let it be said immediately that it is abundantly clear to this 
writer that the rapid involvement of large numbers of people— 


that is to say, the quantitative aspect of power diffusion—is_a 


necessary aspect of development. Diffusion can bring about that 

degree meaningful participation which enlarges choice and 

eae develops responsibility, and enhances human di: dignity. 
O 


reover, efforts to sedate, repress, or delay such diffusion 
should be regarded with some wariness since they may be subter- 
fuges for authoritarianism. 


ese Cabal A. Almond and Sidney Verba, The Civic Culture (Princeton, 
1963 2-3. 
118. Barton “Political Development and Political Engineering,” p. 273. 

119. Joseph LaPalombara, “Theory and Practice in Development Administra- 
tion: Observations on the Role of the Civilian Bureaucracy,” in John Plank (ed.), 
The Theory and Practice of Political Development (Washington, 1968 ). 

120. Sartori, “Political Development and Political Engineering,” p. 269. Sartori 
pursues this point perceptively by suggesting that the politica scientist’s reluc- 
tance to propose an “unpopular” measure because it is “undemocratic” even 
though he considers the measure necessary violates the concept of duty implicit 
in the ethics of a discipline professing to be scientific (pp. 269-270). 

121. Lasswell, “The Policy Sciences of Development,” p. 290. See also his 
extended treatment of values in the works cited in nn. 91-96. 
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The term “power diffusion” is used here in a sense which 
subsumes the ancillary concepts of mobilization, participation, 
and representation. The term does not refer exclusively to the 
distribution of authoritative actions among loci of power within 
the institutional arrangements of a political system. Rather, we 
intend it to mean also the relationship between people outside 
institutions of government and institutional manifestations of po- | 
litical power. In our view, this relationship embraces three quali- | 
ties. First, it is embedded in a psychic or attitudinal context 
Goinchecar conditions perceptions, expectations, and use of political 
power and which affects the behavior of persons in relation to | 
government. Second, it includes direct participatory behaviors | 
either in the apparatus of government on a full-time basis or in 
part-time mediational mechanisms (e.g., interest groups and elec- 
tions). Here we assume that the mere act of participation, both 
direct and mediational, enlarges the decisional matrix and serves 
either immediately or ultimately to diffuse power. Third, most 
participation is achieved by means of representation. The expan- 
sion of the representative concept into all realms of the political 
system and the notion that representation must produce in insti- 
tutions of government replications of the polycommunal composi- 





patory-representational institutions. 

The conjunction of power diffusion with new perceptions of 
participation and representation and with penetration of govern- 
ment to subvillage units is one of the most provocative issues 
confronted by analysts of political development. An ironic and 
often overlooked consequence of power diffusion is the ultimate 
institutionalization of what initially appears as political behavior 
generated primarily from spontaneity.”’Accelerated diffusion of 
power has politicized aspects of life particularly within the vil- 
lage unit. The postindependence diffusion of political power in 

122. The methodological problems picscnted by this condition particularly as 
they relate to anthropology and _ political science are iscussed in Braibanti, 
“Comparative Political Analytics Reconsidered,” pp. 38-39. For somewhat differ- 
ent but pertinent views see Ronald Cohen, “Anthropology and Political Science, 
Courtship or Marriage,” American Behavioral Scientist, XI (1967), 1-8, and Carl 


J. Friedrich, “Some Thoughts on the Relation of Political Theory to Anthropol- 
ogy, ’ American Political Science Review, LXII (1968), 536-546. 
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the 1950's permeated family, tribal, and village affairs with politi- 
cal actions. The structures for these actions were essentially par- 
ticipative. The more formal were directly related to the fran- 
chise: party activity and the voting process itself. The less formal 
were community development or social uplift activities. The less 
formal ultimately become more formal if we are to judge from 
experience of community development in India and Pakistan.” 
There the first stage was focused on substantive program and was 
generated primarily from a dynamic of spontaneity, efferves- 
cence, and informality. But the need for regularity, record-keep- 
ing, and consistency in decision-making led inevitably to routini- 
zation and to bureaucratization. As this process matured, the 
impulse to action appears to have been generated less by spon- 
taneity and an effervescent commitment to ideology and more by 
the formal authority of the orthodox bureaucracy. What is su 

gested here is that although the early stages of power diffusion 
may appear to be unrelated to institutionalization, pawer diffu- 
uickly leads to a second stage in which political behavior 


i i struc- 
tures. Failure to give attention to this may result in underestimat- 


ing the role of institutions and thus misinterpreting the progres- 
sion from unstructured to structured political behavior. 

The stress and the crises caused by accelerated power-sharing 
cannot be overlooked.“ The problem can be simply put. New 









123. A perceptive poss of this is given in the paper by A. T. R. Rahman, 
“Theories of Po itical and Administrative Development and Rural Institutions in 
India and Pakistan,” presented at the SEADAG seminar on administrative devel- 
opment at Carmel, California, November 24, 1967. See also my Foreword to 
Willard aes Aspects of the Frontier Crimes Regulations in Pakistan (Durham, 
N.C., 1966 

124. Sartori has described this condition forcefully: 

. it appears that the tempo and the timing of enfranchisement is not 
merely a matter of “interest” and of class struggle, but also a matter of 
legitimate “technical” concern. From the point of view of political engineer- 
ing, no political system can escape overload unless it manages to slow down 
the outburst of expectations which follows the inauguration of a democracy, 
and thereby to process the flow of demands according to some kind of 
gradual sequence. And, at best, overload is conducive to impotence, no 
matter whether the paralysis of the system is manifest or whether it is 
camouflaged by spectacular programs of fancy reforms. I would argue, 
therefore, that the newborn nations of the Third World which have rushed 
headlong in granting universal enfranchisement have been ill-advised. To be 
sure, what is done is done. Nonetheless, to refuse to acknowledge a mistake 
only helps us to repeat the same error the next time. 

Sartori, “Political Development and Political Engineering,” p. 277. 


Inducement of Political-Administrative Development 51 


states often do not have the institutional strength necessary to 
convert demands into policy or action. More importantly, they « do 
not have a sufficiently even diffusion of norms to ignite te the whole 
political system with the strength of architectonics. This is an 
important reason for the « collapse of new systems—not because of 
corruption, not because of infiltration, not exclusively because of 
institutional weakness—because of une diffusion of norms, 

and because of the unnatural straining of stro: mger_ins institutions 
(such as the judiciary ) to take up the slack of the weaker institu- 
tions. The importance of this attribute of power diffusion lies in 
the fact that rapid diffusion to the periphery of the social order 
changes the nature and quantum of political demands, thus in- 
creasing the strain on the capability of institutions to convert 
such demand into effective governmental action. Elsewhere this 
condition has been discussed in terms of “load” and handling of 
crises. The sequence or timing of institution-building and acceler- 
ated power diffusion is crucial. Our attention was earlier directed 
to “strategic guidance for timing the component elements in 
sequences of development.””’ More recently, Nordlinger has ad- 
vanced promising hypotheses emerging from this sequential rela- 
tionship. His hypotheses point to the need for a rapid rate of 
government institutionalization preceding mass suffrage and the 
formation of political parties. This condition is aggravated when 
demands are escalated by the intervention and massive uncon- 
trolled infusion of foreign norms through technical assistance and 
international entities bent on dissemination of idiosyncrasies 
without regard to institutional capacity to handle such demands. 
The possibility that this demand-conversion crisis could be 
pushed to the brink of political disintegration by foreign ideologi- 
cal inducements should make us wary of the possible effects in 
developing states of Title IX as originally stated in the Foreign 
Assistance Act of 1966. Fortunately the 1967 version with its 
mention of infrastructure (at least by the House committee, even 
though not in the text of the statute)” provides for both stimu- 
lating participation and strengthening institutions of government. 





125. Lasswell, “Policy Sciences of Development,” p. 295. 

126. Eric A. ’ Nordlinger, “Political Development: Sequences and Rates of 
Change;” World Politics, XX (1968), 494-521, esp. 507-510. 

127. House Report No. 551, Dp. 29. 
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This would appear to provide a much sounder base for political 
development. But such strategy presupposes careful analysis of 
each relevant institution in the system to determine where 
strength is needed. 


) 
J 


' Institutions | ~~“ 2 L ( 


A third characteristic of political developrient is the establish- 
ment of an institutional apparatus which has the potential for 
conversion of valid expressions of popular will into actions fairly 
predictable and consistent with the architectonics of the state. 
This potential may not always equal present capability; indeed, 
the gap between potential and capability is one means of deter- 
mining the effectiveness of this aspect of modernity. Political 
behavior flows imperceptibly into the interstices created by insti- 
tutions, and its flow is regulated and conditioned by the locus 
and effectiveness of institutional power. Although institution- 
alism as a mode of analysis has been eclipsed by functionalism, 
this eclipse, like all eclipses, seems to be approaching its end.™ 

128. A need in American political science is the reconsideration of the cruciality 
of institutions and structures. A functional approach was a necessary corrective to 
the unrealities of an excessive formalism and served to clear the mind of 
institutional stereotypes and to free it to look for uncommon, even bizarre, 
institutional expressions. The operational utility of functionalism seems to this 


writer to be primarily in an attitude dubious of excessive reliance on the formalism 
of institutions. That attitude must also recognize that there is always incongruence 


’ between actual behavior and institutional intent and that meaningful political 


analysis not only must examine both but must scrutinize the incongruence as well. 
Once this intellectual stance is taken, the danger of approaching the study of a 
political system through its institutions can be minimized. The continuing infusion 
of social-psychological components in political analysis suggests that, for some 
time to come, more than adequate attention may be given to the “real behavior” 
revealed by functionalism. For a review of psychological research pertinent to 
political science generally, see Henry S. Kariel, “The Political Relevance of 
Behavioral and Existential Psychology,” American Political Science Review, LXI 
(1967), 334-343. See also Fred I. Greenstein, “The Impact of Personality on 
Politics: An Attempt to Clear Away Underbrush,” ibid., pp. 629-642, and 
“Personality and Politics: Problems of Evidence, Inference and Conceptuali- 
zation,’ American Behavioral Scientist, XI (1967), 38-54. 

One of the earliest evidences of a return to consideration of institutions was the 
institution-building consortium participated in by scholars from Indiana Univer- 
sity, Michigan State University, the University of Pittsburgh, and Syracuse Univer- 
sity under the direction of Milton J. Esman. See Milton J. Esman, “A Note on 
Institution Building in National Development” (Pittsburgh, November 16, 1962, 
mimeographed); University of Pittsburgh Inter-University Research Program in 
Institution Building (Pittsburgh, 1963?): Milton J. Esman, “Institution-Building 
and National Development: A Research Note,” International Development Re- 
view, IV (1962), 27-30; Milton J. Esman and Hans C. Blaise, Institutional 
Development Research—The Guiding Concept (Pittsburgh, 1966); Milton J. 
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The cruciality of institutions in political development has been 
strikingly brought to our attention by Huntington in the context 
of the need for balance between the demands or crises of the 
social order and the capability of institutions for converting these 
demands into policy or action.” Jouvenel reminds us that the 
political scientist is an expert on institutions and behavior who 
must “foretell the adjustments suitable to improve the adequacy 
of the institutional system to cope with changing circum- 
stances.””°\Pennock neatly stated the case: “Whether political 


and governmental structures are formal or informal, incorporated 


Esman and Fred C. Bruhns, Institution-Building in National Development: An 
Approach to Induced Change in Transitional Societies (Pittsburgh, 1965); Milton 
J. Esman, The Institution Building Concepts: An Interim Appraisal (Pittsburgh, 
1967). See also the pamphlet published jointly by the Comparative Educational 
Administration Subcommittee of CAG and the Inter-University Research Program 
in Institution Building entitled Institution-Building and Education: Papers and 
Comments (Bloomington, Ind., 1967?). For further evidence of this recovery of 
the political study of institutions see, in addition, Friedrich, Huntington. Jouve- 
nel, Pennock, and Sartori (esp. his n. 6), cited in nn. 87, 46, 130, and 2, re- 
spectively, and the following: Fred W. Riggs, “Structure eel Function: A Dia- 
lectical Approach,’ a paper prepared for delivery at the 1967 meeting of the 
American Political Science Association, September, 1967; Joseph LaPalombara, 
“Parsimony and Empiricism in Comparative Politics: An Anti-Scholastic View,” 
in Robert T. Holt and John Turner (eds.), The Methodology of Comparative 
Research (Glencoe, Ill., 1969). See also William C. Mitchell, “The Shape of 
Political Theory to Come: From Political Sociology to Political Economy,” 
American Behavioral Scientist, XI (1967), 8-38, in which it is asserted that the 
“institutional structure of the polity is of particular importance because it shapes 
the public policy-making process, determining which issues and problems are 
accorded what order of priority, and is itself in part the actual outcome of 


policy. . . . This being the case the institutional structure of a system is of 
paramount importance in political life” (p. 17). Eisenstadt expressed a similar 
view: “. . . the major problem facing [developing] societies is the necessity to 


develop an institutional structure which is capable of continuously ‘absorbing’ the 
various social changes which are inherent in the processes of modernization” 
(S. N. Eisenstadt, Modernization: Protest and Change [Englewood Cliffs, N.J., 
1966], p. vi). See also Eisenstadt’s “Institutionalization and Change,’ American 
Sociological Review, XXIX (1964), 235-247, and his “Initial Institutional Patterns 
of Political Modernization,” Civilizations, XII (1962), 461-472 and XIII (1963), 
15-26. See also Gunnar Myrdal’s institutional emphasis in his Asian Drama: An 
Inquiry into the Poverty of Nations (New York, 1968), I, 26, and Riggs’s chapter 
in this volume. 

129. Huntington, “Political Development and Political Decay,” pp. 386—430. 

130. Bertrand de Jouvenel, “Political Science and Prevision,’ The American 
Political Science Review, LIX (1965), 29, 32. See also Jouvenel, The Art of 
Conjecture (New York, 1967). For a sympathetic critique of Jouvenel’s view 
inspired by his recent writings, see Benjamin Akzin, “On Conjecture in Political 
Science,” Political Studies, XIV (1966), 1-14. This and other aspects of political 
prediction are analyzed in an essay review of six books by Paul T. David on the 
subject, “The Study of the Future,’ Public Administration Review, XXVIII 
(1968), 187-194. See also Ortega’s essay, “The Forecasting of the Future,” in the 
eomoilation, José Ortega y Gasset, The Modern Theme ( New York, 1961), pp. 
19-28. 
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in the legal structure or not, it is of greatest importance that they 
should be institutionalized; and the process of institutionalization 
is as surely part of development as are specialization of function 
and differentiation of structure. It is when certain forms and 
procedures become the accepted ways of doing things that they 
become effective instruments of stability and of legitimation.”™ 

In discussing institutions and structures we are confronted by 
difficulties of definition. Much of the political analysis dealing 
with institutions and structures is derivative from the work of 
Talcott Parsons,’ who defines institutions as “generalized pat- 
terns of norms which define categories of prescribed, permitted 
and prohibited behavior in social relationships, for people in 
interaction with each other as members of their society and its 
various subsystems and groups.’ Friedrich’s definition, which 
he compares with an earlier (1951) definition by Parsons and 
implies its consistency with that definition, refers to a political 
institution as “any stably organized syndrome of political acts or 
actions having a function and/or purpose in the political system, 
or to put it another way, a relatively stable collection of roles.”™ 
Lasswell and Kaplan embrace in their definition the Parsonian 
aspect of interaction. They regard an institution as “a pattern 
composed of culture traits specialized to the shaping and distri- 
bution of a particular value (or set of values).”*’ For them a 
culture trait is an act, characteristic of a group, that is recurring 
under comparable circumstances. 

A definition of institution which will facilitate an evaluation 


131. Pennock, “Political Development, Political Systems and Political Goods,” 
18. 

Baek For a survey which integrates Parsonian analysis of institutions into the 
mainstream of relevant political science doctrine, see chap. 3 aptly titled “The 
Interdependence of Institution, Decision and Policy” in Friedrich, Man and His 
Government, pp. 70-82. See also Talcott Parsons, “The Principal Structures of 
Community,” in ee J. Friedrich, (ed.), Community, Vol. II in the Nomos series 
(New York, 1959), 152-199, and William C. Menon ae eee 
Analysis and ’Politics: The | Theories of Talcott Parsons (New York, 19 

133. Talcott Parsons, Structure and Process in Modern Societies Seale Ill., 
1960), p. 17 

134. Tic asiok Man and His Government, p. 71. See Friedrich’s chapter in 
this volume, esp. n. 2. 

135. Lasswell and Kaplan, Power and Society, p. 47. Selznick also regards value 
as the characteristic distinguishing institution from other organizations (Philip 
Selznick, Leadership in Administration: A Sociological Interpretation [Evanston, 
Ill., 1957], p. 40). 
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and measurement of institutional effectiveness must be broad 
enough to encompass both changing institutional roles in transi- 
tional systems and the fact that virtually all institutions in such 
systems play some part in the use of public power. In the defini- 
tion of institution here proposed, Parsons’ definition of 1960 is 
accepted as a base. To this we add an emphasis suggested by 
Lasswell and Kaplan, modified here to suit the needs of develop- 
ing systems. Those parts of Parsons’ and Friedrich’s definitions 
which emphasize the relatively stable and syndromic qualities of 
a collection of oles are accepted. But to this there is added a 
quality ‘of. dynamism which has both intra- and interinstitutional 
influence. With respect to such influence the ‘ ‘shaping and dis- 
tributive” qualities in the definition of Lasswell and Kaplan are 
approximated. But use of the term “distributive,” since it con- 
notes a passivity or at best a routine action, is not completely 
satisfying. There is need to imply an active, penetrative dynamic 
which is manifest in the forced recirculation of norms and values 
within | the institution and the propelled 1 rediffusion of norms from 
one institution to others, These dynamic, shaping, circulating, 
rediffusing actions are directly related to the phenomenon to be 
later called ‘ ‘institutional permeability,” which is in turn directly 
related to functional transformation. The suggestion that the dy- 
namism of this shaping-diffusing action is important particularly 
in developing systems is based on the presupposition that as- 
cribed and perceived roles as well as ascribed and perceived 
functions are less stable in institutions of developing systems. The 
very instability increases the incidence of transformational ac- 
tions and hence accentuates the dynamism of the process. This is 
an important qualitative distinction for institutions in developing 
systems. Following this analysis, this definition is proposed: Insti- 
tutions are patterns of recurring acts structured to condition 
behavior of their members both within the institution and in its 
relationship with other units of the social system and to project a 
force in the social system in terms of ethos, or action. Institutions 
which are relevant to political functions are those which share in 
any measure in the formation or use of public power. Thus it is 
conceivable, and indeed likely, that the range of institutions 
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subject to analysis in the political system may be coterminous 
with those found in the total social system. Certainly, the major 
institutions would be public civil bureaucracy, public military 
bureaucracy, non-public commerce and banking, public and 
non-public education, professions and occupations, interest 
groups, legislatures, and religious entities. 

Use of the term “structure” confronts us with similar defini- 
tional perplexities. Almond and Coleman use “structure” in place 
of “institution” because they feel that the latter term leads them 
“toward formal norms.” They define political structure as “legiti- 
mate patterns of interaction by which. . . [internal and external 
order] is maintained.’ Almond and Powell regard structure as 
“the observable activities which make up the political system” 
and as “particular sets of roles which are related to one an- 
other.” Riggs uses the term “structure” (which he defines as “a 
pattern of action of components of a polity”) interchangeably 
with “institution.” Lasswell and Kaplan distinguish between 
structures and institutions. For them structures are “the continu- 
ing arrangements . . . by which power is shaped and shared 
within the community. These can be described according to the 
form of rule (effective power) and, more generally, the form of 
polity (both formal and effective).”” Friedrich deplores the 
vagueness and imprecision in use of the term “structure.” He 
implies that structure is a subordinate component of institution: 


“Structure means, generally speaking, that there is a stable and 
ordered relation of parts, such as characterizes a building, from 
which the term is derived... . [I]t is the static aspect of a 
system, its ‘skeleton.’ The structuring of power presupposes its 
separation into parts. Before power can be structured, it must be 
stable. The stabilization of power precedes that erecting of a 
structure which produces institutionalization.”° 


136. Gabriel A. Almond and James S. Coleman, The Politics of the Developing 
Areas (Princeton, 1960), pp. 6, 13 

137. Gabriel A. Almond and c. Bingham Powell, Jr., Comparative Politics: A 
Developmental Approach (Boston, 1966), p. 23. 

138. Fred W. Riggs’s chapter in this volume, pp. 225 ff. 

139. Lasswell and Kaplan, Power and Society, p. 200. 

140, Friedrich, Man and His Government, pp. 181-182, 
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Miller also emphasizes the static quality of structure, and in his 
analysis of the use of the term in biology, he points out that when 
“anatomists study structure they use dead, often fixed, material 
in which no furfher activity can be expected to occur.”* Miller 
quotes from Leighton, who also stresses the static aspect: “A 
structure is not something which keeps coming back in a regular 
flow of movement like a figure in a dance; it is something which 
just sits there like a chair."’ Leighton suggests that the term 
“structure” has been made troublesome by the connotations car- 
ried over from contexts in which it has different meaning. Thus, 
“usage with reference to personality and society is dynamic, while 
in anatomy, in architecture, and in many other everyday contexts 
the word refers to the static aspect of things.” Miller seeks to 
avoid this “semantic de eisariby Wella seachive as the “static 
arrangement of a system’s parts at a moment in three-dimensional 
space.”** He avoids the difficulty of confusing function with 
structure by thinking of function primarily as process—process 
being “dynamic change in the matter-energy or information of 
that system over time.” Here we reject the equation of institution — 
and structure suggested hy Abnond and Coleman and by Riggs. 
and the definition of structure by Almond and Powell. Following 
Friedrich and, especially as regards statics, Miller, and, especially 
as regards power-shaping, Lasswell and Kaplan, structure is 
thought of as being static, subordinate, and precedent to institu- 
tion. Moreover, it is regarded as relatively value free, while insti- 
tutions are highly value laden. Indeed in our view the explicit. 
Stel PAE ner ireeaaciestr pent eIET adi mental difference 
between structure and institution. Structure is usually a compo- 
nent of institu usually preceding institutions and relates to 
the relatively value-free attributes of allocation of responsibilities, » 
loci of decision-making, assignment" of roles to carry—ou 
responsibilities, regulation of flow of work, and an impersonal 


141. James G. Miller, “Living Systems: Basic Concepts,” Behavioral Science, X 
(1965), 193-237, at 209. 

142. Alexander H. Leighton, My Name is Legion: Foundations for a Theory of 
Man in Relation to Culture (New York, 1959), pp. 221-222. 

143. Miller, “Living Systems: Basic Concepts,” p. 211. 
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system of related sanctions. It is conceivable that structures can 
exist outside institutions, but institutions cannot exist without one 
or more structures within them. 

While this view of “structure” may enhance analytical clarity, 
it is inadequate unless set in the context of “process.” Here the 
work of Miller and Lasswell is illuminating. Much of Lasswell’s 
work is permeated with the concept of the dynamic, hence trans- 
formational, nature of process, particularly as regards decision- 
making. Structure must be viewed as static only for analytical 
convenience. Moreover, its static aspect is momentary—only 
when the process which it serves is halted, to use Miller’s meta- 
phor, “as when motion is frozen by a high-speed photograph.” 
Thus structures are continually being changed by the process 
they accommodate. The changes may be slight and extended 
over a long period of time, or they may be abrupt, episodic, or 
catastrophic. The reification of structure rather than analysis of it 
in the dynamic terms of process is an impediment to clear con- 
ceptualization. ‘ . 

In addition to institution and structure, we also must identify 
“sector.” Sector is a mini-institution, sharing the same norms and 
values of the institution of which it is a component part, yet 
differing from it in some respects. But the differences are not 
crucial enough to warrant classification as a separate institution. 
Nor can they be classed as structures since they lack relative 
neutrality in value projection. Examples of sectors are: officer 
corps and enlisted cadre in the institution of military bureauc- 
racy. Both share the same norms generally, yet are different in 
important respects. Sectors are not completely insulated from 
each other; norms, values, and roles are exchanged and some- 
times several roles in various sectors are played by the same 
person. This identification’ of three entities—i.e., institution, 


structure (in the context of process ), and sector—is crucial to our 
\ Sea ae . . . . . SEI . . 
ee subsequent evaluation of institutions in terms of seven indices. 


Qualitative differences in institutional performances are bound 
to exist. Such differences cannot be ascertained without some 
means of measuring the “quality” of the institution and the scope 

144. Ibid., p. 209. 
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of its functions. Evaluation of the effecti institutional 


performance in a given system may yield some indication of 
when and why functions move from one institutional ambit to 
another. Huntington has suggested four indices—adaptability, 
complexity, autonomy, and coherence—for the measurement of 
institutions by which political systems may be compared in terms 
of their “levels of institutionalization.””” So little is known about 
institutional-functional roles in political systems that we cannot 
here evaluate the adequacy of Huntington’s indices. Some of 
them can be subsumed in a different cast with new indices added 
and with the new set of seven indices articulated to our immedi- 
ate purpose in looking at institutions.“* That purpose, somewhat 
different from Huntington’s, is to attempt an analysis of the 
performance of institutions relevant to the political system. The 
functional permutations must be traced and the total perform- 
ance related to structure, sector, and the total political system. As 
a consequence it may be possible to plan a strategy for induced 
political development designed to strengthen institutions in de- 
veloping systems. Since we are concerned primarily with devel- 
oping systems, our indices must reflect a disequilibrium of two 
kinds: sharply fluctuating change in the quantum and the nature 
of demands reaching institutions for conversion, and oscillation of 
functions absorbed and rejected by institutions. 

In this context, we propose the following seven indices for the 
appedisa oF institutions’ adequacy. By changing the order in 
which they are analyzed below and arbitrarily assigning proxi- 


mate first-letter designations, we can assign the acronym RAB- 








meas 


145. Samuel P. Huntington, Political Order in Changing Societies (New 
Haven, 1968), pp. 12-24. This view of institutionalization as a primary pre- 
requisite to stability is found also in Eric A. Nordlinger, “Representation, Sta- 
bility, and Decisional Effectiveness,” in J. Roland Pennock and John W. Chapman 
(eds.), Representation, Vol. X in the Nomos series (New York, 1968), p. 115. 

146. The present formulation is an elaboration of an earlier, skeletal version 
proposed in the context of comparative analysis (Braibanti, “Comparative Political 
Analytics Reconsidered”). The indices proposed are pertinent equally to compara- 
tive method and to development. In the former, measurement of institutions 
enables tracing of function hence comparison of functionality of institutions in 
different settings. In development theory, the concern is evaluation for the purpose 
of understanding relative rates of institutional growth instrumental use of which 
can be made in foreign assistance strategy. The indices are experimental and may 
have to be further revised or even discarded. 
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_CIRR to this construct of seven indica an antna derived 
from the key words, reception (R), autonomy (A), balance (B), 
congruence (C), internal (I), reformulation (R), and roles (R). 
We shall now analyze the indices themselves in an order some- 
what more proximate to the flow of events_than the listing as 
demanded by acronymic requirements. The capacity to 
maintain relative autonomy of ethos and structures while at the 
same time remaining unantagonistic to and *ediffusing the values 
of the architectonics of the system. The term “unantago- 
nistic” is advisedly used, for it is not implied here that every 
component of a political system must be a miniaturization of the 
system as a whole. Thus there may always be military institu- 
tions, ecclesiastic entities, and private groups whose organiza- 
tions may be apparently out of keeping with the whole system. 
Such incongruence may be more apparent than real; for example, 
what appears to be highly authoritarian (e.g., military institu- 
tions) may actually diffuse non-authoritarian values. Each insti- 
tution will reflect the architectonics differently. Such, reflection 
must occur within the context of maintaining sufficient autonomy 
so that a somewhat independent influence can be exerted with 
vigor and resilience in the whole system. This follows somewhat 
Huntington's concept of autonomy, but additional emphasis is 
given to compatibility with architectonics and to maintaining 
synaptic connections with the total political system_so that the 
advantages of autonomy may find outlets for effective influence. 
It must be emphasized that this autonomy is relative and that it 
must be poised delicately in the context of co-ordinative mecha- 
nisms capable of extracting the full value of such autonomy while 
harnessing it to an architectonic whole. In all systems, this bal- 
ance presents immense difficulties. In the United States, the or- 
ganization of the Project Camelot episode neatly illustrates the 
dilemma of attempting to preserve the autonomy of ethos and 
structure of the academic community, professional diplomacy, 
and the military establishment while trying to co-ordinate their 
activities. The fact that each lost its capacity to function autono- 
mously and yet that co-ordination was not achieved suggests the 
difficulty of attaining this balance ((a) he capacity of the insti- 
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tution to receive new norms from other institutions. Such recep- 
tion may be in terms of persons or ideas. An example would be 
the civil bureaucracy receiving into its ranks officers of the 
military bureaucracy or persons from private commerce, law, or 
education. In many developing systems there is rigid compart- 
mentalization which prevents or makes uncommon the transfer of 
persons. New 1 norms may also be received by establishing contact 
with “mixing” institutions whose primary function may be the 
reception and distribution of new norms and the mixing of per- 
sons in an intellectual context in which such innovation has high 
prestige. This is the role played by such entities as institutes and 
administrative staff colleges. The importance of these entities is 
especially great when participating institutions are hostile to lat- 
eral reception of persons. New norms can also be received by use 


of iem(@gth consultants who are not an integral part of the 





system. The capacity to reformulate its own norms in terms 
of the effect which the reception of new norms has had. This is 
related to an integrating capacity. The reformulation may be so 
extreme that it virtually changes the nature of the institution. On 
the other hand, it may be hardly perceptible. What is important 
here is not merely the phenomenon of integrating old and new, 
for such integration will occur in some manner almost sponta- 
neously. The important action is the deliberate reformulation of 
such integration in a manner which symbolizes and makes real 
the new institutional objectives and mobilizes the energies and 
loyalties of personnel in terms of such reformulation. (4)) Main- 


taining internal efficiency and viability. Here we refer to méchan- 
tea’ aspects of doing the work which has been taken on. Examples 
would be the disposition of cases in the judiciary, timely payment 
of personnel, decisions in administrative matters, and realistic 
planning and budget preparation. (5) Maintaining a balance_ 
between introverted institutional interests and the _public inter- 
est. Comprehension of the role of the institution in the context of 
the political system will probably be characteristic of higher 
leadership rather than of the total institution. Such comprehen- 
sion will be manifest principally in co-ordinative relationships 
with other institutions. This capacity is distinct from index 2 in 
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that the reception of new norms is not a primary characteristic of 
these co-ordinative relationships but is concomitant and ancillary. 
In index 5 we seek principally to assess the capacity to adjust to 
the larger interests of the whole system without sacrificing the 
objectives of the institution itself. An extreme example of the 
reformulating behavior of index 3 and the behavior described for 
index 5 would be the disappearance of the institution as it was 
previously kngwn and its reconstitution in a completely reno- 
vated way. (6) The congruence or incongruence of formally 
stated institutional objectives and actual behavior related to 
those objectives. What is sought here is the total institutional 
behavior as compared with its declared objectives. It is the exter- 
nality of behavior which is sought, although this is often related 
to internal changing of roles. Thus, though the formal objectives 
of a court may be to interpret law, its judges may be called upon 
to head commissions on matters (such as student’s problems, 
housing, administrative reform) outside that stated objective. In 
so doing the judge plays a different role and this affects the court 
internally. But it also affects the court in its relations with other 
institutions. The degree of congruence among (a) roles as 
perceived by members of the institutions, (b) those ascribed by 
the structure, and (c) actual role behavior. This can be deter- 
mined by role perception analysis, but it presupposes careful 
structural analysis. We assume the likelihood of a reciprocal in- 
teraction between perceived and ascribed roles, that is, the actual 
role perception will be shaped by prescription but prescription 
may also be shaped by perception. Role behavior will be shaped 
by and may in turn affect both. This reciprocal relationship is not 
unlike the relationship between informal and formal organization 
so well analyzed by Barnard before the technique of role analysis 
was developed. Role analysis will yield some clues to the inter- 


147. See Chester I. Barnard, The Functions of the Executive (Cambridge, 
Mass., 1947), pp. 114-123. For analyses of the use of role and reference group, 
see Lionel J. Newman and James W. Hughes, “The problem of the Concept of 
Role: A Re-Survey of the Literature,” Social Forces, XXX (1951-52), 141-149; 
Neal Gross, Ward S. Mason, and Alexander McEachern, Explorations in Ro 
Analysis (New York, 1956), pp. 11-18; Theodore Sarbin, “Role Theory,” in 
Gardner Lindzey (ed.), Handbook of Social Psychology (Reading, Mass., 1954), 
I, 223-258; and Frederick Bates, “Position, Role, and Status: A Reformulation of 


Inducement of Political-Administrative Development 63 


nal stress of the institution and structural maladjustment, thus 
suggesting factors bearing on efficiency. The difference between 
index 6 and index 7 is primarily spatial; the sixth index relates to 
behavior external to the institution and in relation to other insti- 
tutions. The seventh index relates primarily to intra-institutional 
relations of role and structure. The use of indices 6 and 7 presup- 
poses the desirability of bringing into the ambit of institutional 
action as much relevant behavior as possible. It also presupposes 
the validity of a hypothesis which has not yet been tested, 
namely, that the incongruence between formal institutional be- 
havior and actual behavior is greater in disequilibrated than in 
stable systems. Such incongruence can probably never be re- 
moved; it is a problem dealt with at least as early as Aristotle.” It 
is assumed here that the deliberate and effective reduction of 
such incongruence is a characteristic of a developed system. 

The evaluation of institutions and their component structures 
using the indices suggested above will probably reveal a mark- 
edly differential degree of development, which we may call 
asymmetrical or unbalanced institutional growth. The differential 
may be noted (1) between institutions, (2) between structures 
within an institution, (3) between sectors within an institution, 
and (4) between sectors of different institutions. These differen- 
tials are thus intra- as well as interinstitutional. 

Let us take an example of analysis in terms of these seven 
indices. The military bureaucracy.as an institution may be di- 
vided into sectors (mini-institutions) such as the officer corps 
and the enlisted ranks. These sectors are not sufficiently distinct 
to be classed as separate institutions for they are too closely 
bound together both by structure and the norms of military life. 
Concepts,” Social Forces, XXXIV, 313-321. See also, Muzafer Sherif, “The 
Concept of pefcreniee Group in Human Relations,” in Muzafer Sherif and M. om 
Wilson (eds.), Group Reo at_ the Crossroads (New York, 1953), 
203-231; Robert K. Merton and Alice Kitt, “Contribution to the Th Theory ae 
Reference Group Behavior,” in Robert K. Merton and Paul Lazarsfeld ( eds. ), 
Continuity in Social Research (New York, 1950); and Ralph H. Turner, “Role- 
Taking, Role Standpoint, and Reference- Group Behavior,” American Journal of 
Sociology, He (1956), 316-328. See also Ilchman’s chapter in this volume, 
Pass Thie was dealt with in his Politics, Book IV, 5, in the context of differences 


between the constitution established by law and the administration of the constitu- 
tion. 
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Neither are they structures, for these, according to our definition, 
cut across both sectors. The officer sector of the military bureauc- 
racy may be permeated with modern norms (index 2) more 
thoroughly and may be absorbing such norms faster and more 
effectively than the enlisted ranks sector. The officer sector may, 
on the other hand, be less able to maintain its autonomy of ethos 
and structure (index 1) than the enlisted sector. This may be due 
to such factors as synaptic relations (familial, linguistic, educa- 
tional, and other elitist group bonds) between officers and civil 
bureaucrats or politicians. Such relations may be absent from the 
enlisted sector, which may in consequence be able to maintain a 
high degree of autonomy both from the other sectors and from 
other institutions. Each of the sectors may have differentials in 
relation to other sectors of other institutions. The whole institu- 
tion may have differential rates with respect to another institu- 
or at variance with those oF sectors, Tis paiva ean 
may have absorbed norms of modernity (index 2) on the whole 
more than the public bureaucracy. Yet its reformulating (index 
3) and balancing (index 5) capacities may be lower than those of 
public bureaucracy. At the same time in each of these indices, the 
positions of sectors of the two institutions may be inverted. That 
is, the reformulating (index 3) and balancing (index 5) capaci- 
ties of certain sectors of private commerce, such as high level 
financiers, may be considerably higher than that of lower clerks 
or even of higher executives in the public bureaucracy. What we 
are suggesting here is a complex pattern of relationships which 
might more clearly be illustrated by the use of a series of acetate 
overlays of various colors rather than by narrative. The relation- 
ships are: (1) between sectors within an institution, (2) between 
sectors of different institutions, (3) between institutions, and (4) 
each of these three relationshipsin terms of each of the seven 
indices. This. pattern of relationships _ we may call substanti 
differential. We must add to this anothér consideration, namely, a 
similar evaluation of structures within each institution in terms of 
their capacity to carry out the functions suggested by the seven 
indices. This we call structural | differential. 

Asymmetrical institutional development is probably inevitable; 
even in rigidly planned societies control over institutional devel- 
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opment seems impossible to achieve. Be that as it may, asymmet- 
rical development poses serious problems not the least of which is 
‘the uney. rden assumed by some institutions or their sectors 
which, by design or default, compensate for the slower develop- 
ment of companion sectors. The implication here is the cruciality 
of interinstitutional permeability of technology and norms. Insti- 
tutions may manifest flexibility to absorb from whatever other 
institutions produce, at any given time, superior, though not 
necessarily surplus, competences. For example, managerial tech- 
nology may develop at a faster pace in private commerce than in 
public bureaucracy, and the technological output of engineering, 
agricultural, and economic institutions may be superior to those 
of the orthodox university structure in many transitional systems. 
It is this kind of permeability which must be assessed in deter- 
mining the reasons for movement of function among institutions. 
The transformational process of function and institution analyzed 
here is closely related to the concept of functional specificity 
which has been treated widely in the literature on development 
as a mark of an advanced political system. We are not at all 
certain that specificity of function is an inevitable progression 
from a primitive to an advanced system. While some evidence 
would indicate that it is, there may also be a progression toward 


functional specificity to a certain level, at which point there is a 
regression to functional diffuseness. In the United States, the 


university as an institution has become functionally more diffuse 
rather than more specific as it responds to activist pressures, 
develops relationships with public government, and adopts as an 
ideological goal the responsibility for the immediate rectification 
of the social order. 

Another example is the proliferation of functions of American 
learned societies. The American Political Science Association and 
the American Society for Public Administration, to name but two, 
once fulfilled the single function of bringing into association 
scholars of a single discipline and publishing a journal for them. 
Now they serve as lobbies in Washington, insurance agents, 
travel bureaus, and administer other programs as well. This is 
certainly not a movement toward functional specificity; rather it 
is a progression to diffuseness. 
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Still another example is the institutional collaboration between 
private business and public government begun on a large scale 
during the New Deal and continued with respect to such activi- 
ties as withholding taxes. The very concept now known as “co-op- 
erative federalism” is a further diffuseness of function among 
spatial units of government. In developing states, the “multipur- 
pose” aspect of community development movements strongly in- 
dicates diffuseness rather than specificity. What we suggest here 
is the reversibility of the propensity toward specificity of func- 
tion. Whether this is a sign of disintegration of a political system 
we are not yet willing to say. It is conceivable that diffuseness 
combined with highly developed co-ordinative and integrative 
techniques may be a more “advanced” form than “functional 
specificity.” Our uncertainty of this leads us to reject the more 
common designation “functional specificity” in favor of a con- 
struct emphasizing permutation and projection of values. It ap- 
pears that the criterion of autonomy of ethos and structure is 
essential to collect, formulate, and project values. Yet it may be 
that autonomy will be lost in the mutations which occur. 

What we are here suggesting is a creative association of analy- 
sis of institutions and their functional manifestations which 
would yield not only various permutations of function but also, 
through measurement of institutional effectiveness, the relation- 
ship between effectiveness and such permutations. The “measure- 
ment” of such institutional “effectiveness” might then enable us to 
determine what institutions and structures require strengthening. 
Ideally—though the difficulties here are enormous—we might be 
able to suggest structural rectification and the allocation of func- 
tions to various institutions in somewhat the same manner as 
management analysis makes possible in internal administration. 
This kind of determination would be a necessary prelude to a 
meaningful strategy implied by Title IX of the Foreign Assistance 
Act. 


Innovation 
A fourth element in political development is the institutional 


and attitudinal capability of creative innovation. The ensuing 
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discussion is limited to institutional rather than to attitudinal 
aspects. It is assumed that a reciprocal rather than a unidirec- 
tional relationship between institutions and attitudes exists. 
Whether innovation is generated primarily and initially by one 
aspect or the other is dependent upon the political system and on 
whether the change being considered emanates from externally 
induced (foreign assistance) sources or from an internal source. 
Internal sources are likely to be as much attitudinally as institu- 
tionally tnt, [Mos developing systems have an ideological 
doctrine by which they seek to change popular beliefs as well as 
render them uniform. But change through institutions is the only 
means at the disposal of foreign assistance since ideological ma- 
nipulation is impractical. Moreover, institutional change appears 
to be increasingly more effective than attitudinal manipulation 
even as an internal means. While the importance of innovation is 
implicit in much of the theorizing of political development (for 
example, change would appear to be essential to maintain legiti- 
macy), it is given explicit recognition by Friedrich and, some- 
what less explicitly, by Lasswell. The latter’s fifth characteristic 
calls for a system “capable of creative realistic problem- 
solving.” While this capability is directed qualitatively toward 
the “pursuit of a rising level of participation in all values,” it 
appears likely that expanded participation as a context for realis- 
tic problem-solving will increase rather than diminish the impor- 
tance of innovation. Friedrich is somewhat explicit_in 
~ernment to cope-with “technological requirements of survival. 
In his chapter in this volume, Friedrich directs attention to a com- 
monly overlooked aspect of innovation, namely, as a dimension of 
Preed’om A pavation may Create new #tematives, thus expanding 
choice and hence personal freedom.™ This view of political inno- 
vation increases its importance, giving it new theoretical cogency 
and operational force as a characteristic of political development. 
It is self-evident that all governments must deal with change. 


149. Lasswell, “The Policy Sciences of Development,” p. 293. 
150. Friedrich, Man and His Government, p. 663. 
151. Friedrich’s chapter in this volume, p. 121. 
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It is the peculiar intensity of the problem of attitudinal change 
coupled with the need for drastic institutional renoyation—both 
in the context of acute stress if not crisis—which leads us to 
delineate innovation as one of four characteristics of political 
development. 

This innovation is of several kinds. First there is adjustment 
which must be made to the rapidly changing incidence of de-— 
mands, the substantive content of demands, and the rapidly 
oscillating roles played by institutions in attempting to fulfil these 
demands. It is this aspect of innovation—that is, the rapidity, 
frequency, and severity of incidence, content, and oscillation— 
which produces what can be called disequilibrium in the system. 
Such changes perennially occur in all systems; it is rapidity and 
severity coupled with institutional incapacity which differentiate 
a stable from an unstable system. Such uncertainty is probably 
the same quality which Lasswell refers to in the first of his six 
characteristics of political development, “a sequence of approxi- 
mations toward a self-sustaining level of power-accumulation.”™ 

At the same time that the political system must accommodate 
to this kind of disequilibrium, and must reduce it to manageable 
dimensions, it must also move rapidly away from the “law and 
order” mentality to a “developmental” mentality and must 
change its institutions accordingly. The bureaucracy, although 
only one of several institutions, bears the heaviest responsibility 
for such innovation. The introduction of innovation must occur 
within the framework of the architectonics as well as in the 
context of disequilibrium described earlier. 

With respect to innovation, we set forth here a series of propo- 
sitions which might be tested in several developing systems, and 
which might have relevance to the relationship of administrative 
to political growth. 

A first and overlooked means for introducing needed change in 
a developing system is vigorous leadership.” It might be ad- 

152. Lasswell, “The Policy Sciences of Development,” pp. 288-289. 

153. The present author is indebted to Carl J. Friedrich who, commenting on 
the first draft of this chapter at the conference at the Villa Serbelloni, called 


attention to the important role of leadership. The role of personal leadership as a 
means of keeping a polycommunal state integrated politically is a crucial and 
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vanced as a self-evident proposition that the need for leadership 
is greater when institutions are weak. Before the independence 
movements following the Second World War, it was common to 
think of great modernizing efforts in terms of dramatic leader- 
ship. Thus the Meiji Reform of Japan and the role of Sun Yat-sen 
in China, Bismarck in Germany, and Kemal Ataturk in Turkey 
suggest almost immediately a congruence of personality and the 
substance of reform. The term “great modernizer” was in com- 
mon currency. For a variety of reasons this congruence is no 
longer reported; perhaps it no longer exists. One reason may be 
that the great leadership of many new states, such as Jinnah in 
Pakistan, Gandhi and Nehru in India, and Sukarno in Indonesia, 
was primarily a leadership of revolution and independence rather 
than a modernizing leadership of the type described below. Fur- 
ther, the disenchantment with the role of demagogic leadership 
in Italy and Germany before and during the Second World War 
may have directed our attention to other sources of change. 
Third, misapplications of the concept of charisma to postwar 
leadership may have deflected our concern from the role of mod- 
ernizing leadership.™ Finally, the impact of transnational sources 
of change, such as foreign aid, make the total process of change 
far more complicated than in the prewar era and reduce the role 
of the single great leader correspondingly. Yet the role of leader- 
ship remains an important, sometimes a crucial, factor in intro- 
ducing change in a developing system. The leadership role ap- 
pears significant in uniting the many strata of the developing 
primary function antecedent to the innovative role discussed here. The task of 
political integration has aptly been characterized as “empire-building” rather than 
“state-building” and the influence of personal leadership in maintaining the 
“empire” has been developed in Guenther Roth, “Personal Rulership, Patrimonial- 
ism and Empire-Building in the New States,’ World Politics, XX (1968), 


194-207. See also the extended, illuminating analysis of deficiencies of “tender- 
minded” leadership in a country such as India in Spengler’s chapter in this 
volume, pp. 602 ff. 

154. For analysis of charisma, see Carl J. Friedrich, “Political Leadership and 
the Problems of the Charismatic Power,” Journal of Politics, XXIII (1961), 2-24, 
and Friedrich, Man and His Government, pp. 172-179. See also Ann Ruth Willner 
and Dorothy Willner, “The Rise and Role of Charismatic Leaders,” Annals of the 
American Academy of Political and Social Science, CCCLVIII (1965), 77-78; 
Ann Ruth Willner, Charismatic Political Leadership: A Theory (Research Mono- 
graph No. 32, Center for International Studies, Princeton University, May 1968); 
and T. K. Oommen, “Charisma, Social Structure, and Social Change,” Compara- 
tive Studies in Society and History, X (1967), 85-99. 
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system. There must be profound understanding of the heritage 
and character of the system and an appreciation of the needs of a 
modern state. This is essentially what Lasswell means by his 
felicitous description of the fundamental characteristic of the 
“leader-follower relation” as appearing to be “the giving and 
receiving of orientation.””” Another requisite is the sensitive use 
of power in a manner which elicits the best of the new yet evokes . 
the old and which regulates the degree of freedom in the system 
to achieve a balance between the two. Gersonal leadership is also 

ormcia! in Seepiring and’ maintaining ue oe ative 
autonomy of an elite which coTTectively Tas the intellectual com, 
pee 
to_externally introduced needs. In contemporary Pakistan, Ayub 
has been partially successful Ta this latter activity through interim 
arrangements such as Manzur Qadir’s drafting of the 1962 consti- 
tution, and by maintaining the cohesion of the elite cadre (Civil 
Service of Pakistan) of the civil bureaucracy. The same sort of 
phenomenon of personal leadership capturing the imagination 
and loyalty of a modernizing oligarchy has been observed in the 
case of Meiji Japan*® and Turkey under Kemal Ataturk. This 
kind of modernizing leadership is evident in King Zahir of Af- 
ghanistan, Reza Pahlevi, Shah of Iran, King Mahendra of Nepal, 
and Ayub Khan of Pakistan. To some extent it is also evident in 
Korea, Taiwan, and the Philippines, but in those countries there 
is a stronger institutional base which somewhat reduces the sig- 


nificance of leadership. 
The second proposition is that the generalist elite of the public 


bureaucracy should be constituted (particularly with respect to 
recruitment) in a manner facilitating rapid absorption of skills 
technologically and ideationally relevant to development admin- 
_ istration. We assume here the uneven rate of development of 


skills in various institutions and sectors of the social system, 


155. Lasswell, “Conflict and Leadership: The Process of Decision and the 


Nature of Authority,” p. 211. 

156. George Ukita, Foundations of Constitutional Government in Modern Japan 
1868-1900 (Cambridge, Mass., 1967), p. 292. 

157. Richard D. Robinson, The First Turkish Republic (Cambridge, Mass., 
1963), pp. 87-92. See also Lord Kinross, Ataturk, A Biography of Mustafa Kemal, 
Father of Modern Turkey (New York, 1965). 
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described earlier in this chapter. The generalist sector of bureau- 
cratic institutions must be able to absorb superior technological 
competences from whatever other sectors and institutions are 
productive of them. This fluidity may thus set up internal ten- 
sions and irritants leading to innovation. A correlative proposition 
is that a delicate balance must be maintained between infusion of 
new ideas and maintaining a cohesion compatible with architec- 
tonics sufficient to permit the bureaucratic system to maintain a 
high degree of autonomy within the political system. For, as was 
suggested earlier as an aspect of our first index of institutional 
“effectiveness,” bureaucracy must maintain relative autonomy of 
ethos and structure while also maintaining synaptic connections 
with the total social order. 


)A third proposition concerns the relationship of technical spe- 


Cialists_to_generelists—within the bureaucracy. The specialis st 


should have parity of esteem and perquisities and his role in 
policy-making should be maximized. Structural devices can en- 
hance this relationship, but ultimately the specialist’s status can 
be improved only when an empirical disposition and technical 
qualifications are more highly regarded in the whole social order. 
Nevertheless, the admission of technical expertness into the arena 
of poli i €_a condition of intelle ] 
ferment an tension conducive to innovation. We assume here 
greater efervescence toward innovation on the 4 part of the spe- 
cialist. This may be the consequence of close identity with profes- 
sional norms and professional zeal. Under certain conditions, 
however, the impetus for change may come from the generalist 
rather than the specialist. Structures must be built in such a way 
that the impetus for innovation can be captured from both gener- 
alist and specialist sources and so that each can stimulate rather 
than depress the other. 

A fourth proposition is that there must be a delicate balance 


Dy _between the prestige, confidence, and power enjoyed by the 


~ bureaucracy on the one hand and the tension and uncertainty 


~ produced by the rise of countervailing loci of power within the 


political system. This is obviously a very difficult balance to 
achieve because it involves a kind of acrobatic prowess, that is, 
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the creation and maintenance of tension at the brink of instabil- 
ity. This condition also serves to restrain bureaucratic excess, but 
the consequence we are concerned with here is the creation of a 
matrix in which there is a facile interchange of ethos, norms, and 
technology. In such a context the rise of such movements as 
community or rural development and of government corporations 
is important. Even though the claims of such movements to a skill 
or disposition capable of superceding conventional bureaucratic 
power may be exaggerated, the effervescence of such claims may 
have an irritating effect and may result in a transfer of norms and 
skill. The jostling consequent to the movement in transfer may 
sedate the effervescence sufficiently to enhance ecological adjust- 
ment. 

Fifth, change may be enhanced by the stimulation of substan- 
tive, objective professional standards of performance, the linkage 
(both institutional and intellectual) of these standards with ex- 
tranational or international norms, and the continual reinvigora- 
tion of these standards by contact with their source. At least three 
consequences are likely to flow from this linkage system. (1) 
Professional attitudes of highly developed technical systems such 
as medicine, engineering, and public health, are likely to make an 
impact on administrative and political attitudes generally. Insofar 
as such attitudes reflect respect for erudition, precision, planning, 
and empiricism, such attitudinal interchange is likely to be bene- 
ficial. (2) The rise of professional competences which are supe- 
rior to the general bureaucratic competence may create new 
demands of prestige and power capable of producing a response 
in general bureaucratic competence moving toward improve- 
ment. (3) Another effect may be that the ancillary administrative 
technology which is part of each substantive professional field 
(such as health administration, educational administration, agri- 
cultural administration ) may be fused with the larger administra- 
tive technology and may accelerate its development. It is often 
the case that ancillary technologies are more highly developed 
than the major technology; when there is such disparity, there 
would be advantage in rediffusing the disparate competences. 

Sixth, probably the most important means of stimulating crea- 
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tivity is by institutionalizing an arena in which both learning and 
adaptation of new technologies occur. While the adaptations may 
be highly imperfect and a good deal of pedagogical waste may 
ensue, the ferment of intellectual change within a manageable 
context may conduce to innovation. In this arena of diffusion, the 
role of the generalist and the specialist as intellectual and as 
bureaucratic elites is crucial. The stage is thus set for symbiosis. 
The generalist’s conception of the larger societal values and the 
specialist’s rigor and empirical disposition are elements in that 
symbiotic process. Again there must be a link between the arena 
and the radiating source of the new technology and ideas so that 
the process may be continually invigorated. There should also be 
links between the newly instructed agent of change and the 
intellectual sources from which such change emanates. These 
links can take the form of professional associations, journals, 
meetings, or manipulation of symbols. When, because of insula- 
tion of institutions or sectors owing to caste factors or closed 
recruitment practices, there is little or no transfer of persons from 
one to another, the importance of links of this kind is very great. 
The temporary jostling of people in a planned program of intel- 
lectual exchange may well be the exclusive means of transferring 


norms and values from one institution to another. 


A seventh proposition is the deliberate identification of innova- 


_/ tion with the traditional sources of bureaucratic power and the 


establishment of an operating network of procedures and sanc- 
tions from which no bureaucratic entity can escape. This appears 
especially relevant when strata isolation limits effective sources of 
innovation to upper echelons. Crozier emphasizes this point even 


_—~ for the agencies of the French bureaucracy he studied.*” 


Pa 


An eighth proposition relates to the strategic use of the capaci- 





“ ties of individuals with empathy and creativity, Perhaps we must 


think in terms of the creative, innovative mind as against the 
static mind. Some preliminary distinctions are necessary. Empa- 
thy refers to the mental characteristic of being able to view the 
universe from the point of view of someone else and thereby to 
appreciate new opinions and ideas and to integrate such change 
158. Michel Crozier, The Bureaucratic Phenomenon (Chicago, 1964), p. 196. 
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into one’s own behavior.’ Closely related to empathy but per- 
haps not identical to it is what Inkeles calls individual modernity. 
A significant study in which he collaborated suggests that “men 
everywhere have the same structural mechanisms underlying 
their socio-psychic functioning, despite the enormous variability 
of the culture content which they embody.” The implications of 
this finding are startling: they suggest that a universal means of 
testing modernity disposition is now available. Through its use 
persons amenable to change can be identified and the effect of 
institutions and planned change on individuals can be measured. 
These are essential prerequisites to evaluation of effective change 
through institutions. We now have some evidence from psychol- 
ogy set into a political context by McClelland™ and by Lerner™ 
to suggest qualities of empathy which may conduce to innovation 
in large structures. McClelland has characterized this quality as 
the spirit of Hermes, a characterization inspired by the Faustian 
“will” described by Oswald Spengler." 

While these observations may suggest differences of considera- 
ble magnitude in the possession of empathy by individuals, the 
relationship of such personal qualities to organizational change is 
less than clear. The problem of inducing innovation or change in 
institutions is more complex. We may assume that persons of 
empathy and modernity inclination are essential to the process. 


159. For a general review of the issues, see Press and Arian (eds.), Empathy 
and Ideology. 

160. David Horton Smith and Alex Inkeles, “The OM Scale: A Comparative 
Socio-Psychological Measure of Individual Modernity,” Sociometry, XXIX (1966), 
353-377, at 377. For a more general survey of personal modernization, see Alex 
Inkeles, “The Modernization of Man,” in Myron Weiner (ed.), Modernization 
(New York, 1966), pp. 138-150. See also Howard Schuman, Economic Develop- 
ment and Individual Change: A Social-Psychological Study of the Comilla Experi- 
ment in Pakistan, Harvard University Occasional Papers in International Affairs, 
Number 15 (February, 1967). This significant study suggests that “modernity” 
attitudes of peasants can, in certain rural social organizations, equal or surpass 
those of city dwellers. 

161. David C. McClelland, The Achieving Society (Princeton, 1961). 

162. Daniel Lerner, The Passing of Traditional Society (Cambridge, 1958). 

163. McClelland, The Achieving Society, pp. 301-336. The Faustian “soul” 
described by Spengler is placed in opposition to the Apollinian soul. Spengler 


associates the Faustian soul with “pure and limitless space . . . ; the art of the 
fugue... ; painting that . . . forms space by means of light and shade. . . ; 
space. . . a spiritual something rigidly distinct from the momentary sense-present 


... (Oswald Spengler, The Decline of the West [New York, 1939], I, 
183-184). 
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The ability to think imaginatively and creatively is essential. We 
are by no means certain that empathy, modernity inclination, 
creativity, and innovation are sufficiently similar phenomena to 
deal with them collectively. Yet so little is known about them that 
we risk here dealing with them as a group of closely related 
emotional- intellectual characteristics. Warshay’s study, for exam- 
ple, suggests that the person with intellectual qualities of creativ- 
ity may not be organic to society in the usual sense, hence his 
innovative capacity may not be easily translatable into social 
change.’ It may be, therefore, that we must think in terms of 
innovators and managers of innovation distributed strategically 
in decision-making centers. This notion of the management of 
innovation is akin to though probably not identical to Crozier’s 
observation that the bureaucratic innovator is “a legislator, a 
Solon type, rather than a discoverer. He is someone 1e who will once 
again put everyone in n his own place, who will reorder the world 
in a better way, rather than someone who will launch new pat- 
terns, new ways, of doing things.” But surely there must be a 
source for such innovation. It may be, however, that merely 
locating such persons in an organization is not sufficient. Lasswell 
has reminded us of the “collective character of creativity” and of 
its dependence on “context completion.” He makes this obser- 
vation in relation to research, but it may be pertinent as well to 
innovation in the bureaucracies of developing systems. Friedrich 
similarly asserts that political innovation is typically a group 
process presupposing participation: “the wider has been the par- 
ticipation in government, and the wider consequently freedom of 
participation, the more numerous have become the proposals for 
innovation, as well as their adoption.” What we are suggesting 
are institutional arrangements designed to facilitate only as much 
integration and co-ordination as is necessary to enhance creativ- 





164. Leon H. Warshay, “Breadth c Hers ective and Social Change,” in George 
K. Zollschan and Walter Hirsch (eds.), Explorations in Social Change (New York, 
1964), PP. 319-345. 

165. Crozier, The Bureaucratic Phenomenon, p. 201. 

166. For a survey of the literature on creativity as well as for a brief analysis of 
its cultivation, see Harold D. Lasswell, The Future of Political Science (New 
York, 1963), pp. 147-166. 

167. Friedrich, Man and His Government, p. 375. 
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ity without stifling it. The achievement of this delicate balance 
may well be a mark of executive genius. 

The ninth and final point is not really a proposition, for we are 
too uncertain about it to formalize it so. It relates to the effect of 
crisis on change. It may be that under certain conditions, crisis 
may conduce to innovation. Leighton, in his analysis of a Japa- 
nese Relocation Center in the late 1940’s, observed that disarticu- 
lation in social organization and disintegration of belief systems 
conduce to bewilderment and easy acceptance of change. Stress, 
he asserts, alters social organization; social disorganization in- 
creases stress. But he notes also that severe stress and extensive 
disorganization lead to a violent form of reorganization." Crozier 
regards crisis as a major source of change in the agencies of the 
French bureaucracy which he studied: 


The essential rhythm prevalent in bureaucracy is, therefore, an 
alternation of long periods of stability with very short periods of 
crisis and change. Most analyses of the bureaucratic phenome- 
non refer only to periods of routine—put this is a partial image. 
Crisis is a distinctive and necessary element of the bureaucratic 
system. During crisis individual initiative prevails and people 
eventually come to depend on some strategic individual's arbi- 
trary whim. Forgotten, strained dependence relationships reap- 
pear. Personal authority supercedes rules.*” 


Crozier relates this only to the French system and does not 
suggest that it has prescriptive value for other systems. Neverthe- 
less, his perceptive analysis of the French system leads us to raise 
questions about the role of crisis in change in developing systems. 
In one sense we can say that developing systems are in a state of 
chronic crisis: that is, one of the characteristics which makes 
them “developing” rather than “developed” is disequilibrium. 
There is violent fluctuation in the quantity and nature of de- 
mands. Institutions in the system modify functions, absorbing or 
at least handling varying categories of demands at unsteadily 
fluctuating rates. If this is not crisis, at least it is stress. The 

168. Alexander Leighton, The Governing of Men (Princeton, 1946), pp. 


328-340 
169. Grover, The Bureaucratic Phenomenon, p. 196. 
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experience of Pakistan leads us to observe that the more severe 
and widespread the stress, the more reliance is placed on the 
system known best. This might suggest that there are varying 
levels of crisis—some conducing to greater rigidity, others to 
innovation. 


III. A General Strategy for External Inducement 
of Political and Administrative Growth 


General considerations 


The foregoing analysis suggests the inevitability of highly dif- 
ferential growth rates for various institutions relevant to a politi- 
cal system. An issue which has concerned some students of politi- 
cal development is the danger of strengthening the public 
bureaucracy with the help of foreign assistance to a degree inimi- 
cal to the growth of other institutions, thereby impeding the mat- 
uration of a strong, effective political process. It was with some 


alarm that several students warned that administrative change 
without acc nyin olitical reform ave undesirable 
elfects on t xtu ental effort.” While 


there was some argument against too extreme an expression of 
that view and advocacy of the notion that “administrative reform 
must proceed irrespective of the maturation of the political proc- 


170. Lucian W. Pye, “The Political Content of National Development,” in 
Irving Swerdlow (ed.), Development Administration: Concepts and Problems 
(Syracuse, N.Y., 1963), pp. 25-45. On p. 33 Pye states: “Our analysis suggests, 
however, that public administration cannot be greatly improved without a parallel 
strengthening of the representative political processes. In fact, excessive concentra- 
tion on strengthening the administrative services may be self-defeating because it 
may lead only to a greater imbalance between the administrative and the political 
and hence to a greater need of the leaders to exploit politically the administrative 
services.” This point of view is also taken in Fred W. Riggs, “Relearning an Old 
Lesson: The Political Context of Development Administration,” Public Adminis- 
tration Review, XXV (1965), 70-79, and in his “Bureaucrats and Political 
Development: A Paradoxical View,” in Joseph LaPalombara (ed.), Bureaucracy 
and Political Development (Princeton, 1963), pp. 120-168. There it is succinctly 
stated: “premature or too rapid expansion of the bureaucracy when the political 
system lags behind tends to inhibit the development of effective politics. A 
corollary thesis holds that separate political institutions have a better chance to 
grow if bureaucratic institutions are relatively weak” (p. 126). See also Riggs’s 
“Economic Development and Local Administration,” Philippine Journal of Public 
Administration, III (1959), 86-145. 
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, 27171 


ess,’ it has been clear that there was disarticulation between 
doctrine and practice of administrative reform on the one hand 
and doctrine and practice of political reform on the other. The 
paradigm implied by the 1967 Foreign Assistance Act is one 
which permits both an increase of popular participation and the 
strengthening of institutions. First it should be made clear that 
we here take the position that the strenghtening of the bureau- 
cratic system_is_a_ primary requisite for elopment. This ap- 
pears to be self-evident and to require little elaboration. It was 
put thus by Sir W. Arthur Lewis: “A good Civil Service is thus 
even to some extent a prerequisite of rapid growth. . . . Develop- 
ment planning is hardly practicable until a country has estab- 








_lished a Civil Service capable of implementing plans.” The 


demands of a sovereign political system on the apparatus of 
public administration appear to increase at a faster pace than 
does the capability of the total political system. The mere fact of 
independence and acceptance of external foreign assistance esca- 


lates such responsibilities. An expanding capability to convert 
such demands into administrative action is a fundamental state 


function. The capacity to act while innovating in the context of 
a . . . 

technological advance has been suggested in this chapter as a 
characteristic of development. The acceptance of foreign assist- 
ance requires the concentration of the highest bureaucratic, nego- 
tiating, and technological skills at the point of impact—in the 


171. Ralph Braibanti, “Administrative Reform in the Context of Political 
Growth,” in Riggs (ed.), Frontiers of Development Administration. This position 
is taken also by Ferrel Heady in his “Bureaucracies in Developing Countries: 
Internal Roles and External Assistance,” and by Milton J. Esman, “Development 
Administration as a Profession,” both papers presented at the Brookings Institution 
conference at Williamsburg in May, 1965. A further expression of these views can 
be found in Heady’s Public Administration: A Comparative Perspective (Engle- 
wood Cliffs, N.J., 1966), and in Esman’s “The Ecological Style in Comparative 
Administration,” Public Administration Review, XXVII (1967), 271-278. These 
views are cogently analyzed and to some extent shared by Joseph LaPalombara in 
his “Theory and Practice in Development Administration: Observations on the 
Role of the Civilian Bureaucracy.” See also LaPalombara’s “Alternative Strategies 
for Developing Administrative Capabilities in Emerging Nations,” in Riggs (ed.), 
Frontiers of Development Administration. The views of the present writer and 
Riggs are analyzed and presumably “reconciled” by Inayatullah, “Intra-Polity 
Balance and Bureaucratic and Political Development in the Framework of a 
Theory of Sub-Systems,” a paper presented at the administrative development 
seminar of the Southeast Asia Development Advisory Group at Carmel, California, 
November 24, 1967. 

172. W, Arthur Lewis, Development Planning (New York, 1966), p. 100. 
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planning, economic, external affairs, and other “nation-building” 
entities in administration. Foreign technical assistance pro-_ 
foundly aggravates the need for a viable bureaucracy, a fact 
which has not been widely appreciated.“ Foreign assistance has 
been adversely criticized for assisting too much in developing the 
bureaucracy, but this has been a necessary consequence of solv- 
ing a problem which the phenomenon of assistance has in itself 
created. On the other hand, the impact of foreign assistance on 
the differential rates of growth of institutions has been appre- 
ciated; it is this appreciation which is implicit in Title IX and its 
related provisions. 

Our assumption in this chapter is that the strategic strengthen- 
ing of as many institutions, sectors, and structures as possible is a 
desirable. We suggest that administrative reform is not an auton-| “ 
omous process. It has a permeative effect on other institutions | 
and structures and it may serve as a generant in the growth of| 
those sectors. This is implicit in the analytical construct of seven’ 
indices for determining institutional, sectoral, and structural com- 


petences elaborated i in Section II of this chapter. i 


A strategy which is suggested by the Title IX challenge and by 
the analysis of four aspects of political development in Section II 
of this chapter is based on the peculiar needs and responsibilities 
of administration in developing systems. It further presupposes 
the need for balancing the power of bureaucracy with other 
institutional restraints and the need also of avoiding a demand- 
conversion crisis. 

There are practical limits on the types of institutions which can 
be strengthened by foreign assistance. Huntington’s proposal to 


assist actively in strengthening political parties and training party _ 


173. The role of foreign relations in internal development has been given too 
little attention. “Tt is not unusual,” says Lasswell, “in the study of development to 
give insufficient emphasis to external power relations. . It is clear that political 
modernization is not to be achieved by progressive withdrawal from world 
politics” (“The Policy Sciences of Development,” p. 292). Lasswell does not refer 
to foreign aid as an aspect of world politics in this analysis. But, certainly, it 
cannot be excluded. In some instances (e.g., India, Pakistan, Vietnam, Korea) it is 
the fulcrum in which external power politics is balanced or unbalanced; in any 
case, it is likely to be a factor in world politics, of varying relevance, to be sure, 
but a factor to be reckoned with nevertheless. This assumption is the theme of 
foes De ee Foreign Aid in International Politics (Englewood Cliffs, 

J., 1967). 
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Jeaders seems questionable at best" In his testimony before the 
“House committee he used the term “parties.” In his earlier advo- 
cacy of this point of view, he contended that a single dominant 
mass party was probably more appropriate for developing sys- 
tems, but he did not totally rule out a two-party system.” If we 
can extrapolate this presupposition and apply it to his testimony 
in which his preference of the single mass party or two parties is 
only inferred, the suggestion that we support a party or perhaps 
two parties may have some merit. But in new states in which 
there are more than two parties or in which there are two parties 


very unevenly balanced in power, active-support of party organi- 
zations by the United States seems especially dangerous. If all 
parties were supported equally, this might encourage a prolifera- 


tion of new parties, the very condition (Huntington warns us) 
which is conducive to instability. Moreover, indiscriminate sup- 
port of all valid parties would place the United States in the un- 
tenable position of supporting party organizations which actively 
oppose crucial principles of American foreign policy. Some, ironi- 
cally, even oppose American foreign assistance. Moreover, we 
would either have to support Communist parties (as in India, espe- 
cially Kerala) or discriminate against Communist parties, thus ag- 
gravating internal tensions. Certainly the reconciliation of Ameri- 
can support of such groups with the foreign policy objectives of 
American foreign assistance would require remarkable powers of 
imaginative interpretation on the part of American political lead- 
ership. On the other hand, if only certain parties were “certified” 
by the United States and selected for assistance, difficult situa- 


tions would arise. The mere.act of selection would interfere in the 
hatural evolution of creative, orderly political renovation which 
a best be provided by antottered oredtiaroF partes arising 
( ‘trom legitimate needs tor articulating shifting interests. What 
criteria would be used for “deselecting” parties? The designation 


“democratic” political parties is hardly adequate to support such 


174. See above, nn. 46, 47. 

175. See Huntington, “Political Development and Political Decay”: “If suffi- 
cient resources are available to support more than one well-organized party, that is 
all to the good. . . . Modernizing states with multiparty systems are much more 
unstable and prone to military intervention than modernizing states with one 
party, with one dominant party or with two parties” (p. 427). 
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a classification. We might refuse to support parties discouraged 
by the government in power (which would mean all but one 
party); we might not certify chauvinistic, tradition-oriented 
groups such as the Jamaat-i-Islami of Pakistan or the Jana Sangh 
or Akali Dal of India. This might be done on the ground that 
these parties were “backward looking” and therefore detrimental 
to modernization. How then could we cope with the problem of 
transformation in party disposition? One of the characteristics of 
parties in developing states is the fluidity of coalitions based 
primarily on personal loyalty groups rather than on ideological 
issues. Parties change while out of office and when in power, as is 
clearly shown by the more liberal tone of the Jana Sangh in India 
in recent years. To deny a party support on the basis of past or 
present attitudes is to deny it the freedom to transform itself in 
response to the changing contours of its constituency or simply to 
changing times. On the other hand, to offer support to parties for 
specific attitudes would be to tempt all parties to recast their 
views in the same mold. To discriminate against certain kinds of 
parties, such as those deemed to be tradition oriented and anti- 
modern, might upset the ecological balance of the total social 
order. The existence of tradition-oriented parties is a leavening 
influence in the process of articulating modernization to tradition. 
The mere existence of traditional groups with some but not too 
much power may enforce a restraint and regard for ancient heri- 
tage from which a felicitous ecological adaptation might spring. 
The deliberate support of parties (either all of them or a few 
“certified” groups) in the manner proposed by Huntington re- 
quires probing in the most delicate tissues of the social system. 
Such probing is not and cannot be consistent with postcolonial 
sensitivities regarding sovereignty. 

Finally, in some instances the support of political parties by 
foreign sources is clearly prohibited by law. This is the case in 
Pakistan, where “no person shall form, organise, set up or con- 
vene a foreign aided party or in any way be associated with any 
such party.” The phrase “foreign aided political party” is de- 


176. Political Parties Act (III of 1962) 3 (2), Gazette of Pakistan, Extraordi- 
nary, July 16, 1962. 
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fined as one which has been organized at the instance of or is 
affiliated with any government or party of a foreign country or 
receives financial or other aid from any government or political 
party of a foreign country or a substantial portion of its funds 
from foreign nationals.’” Such a statutory provision as this would 
obviously make foreign help to parties an act promoting illegality. 

It is likely that this advocacy of party manipulation arises, as 
has been suggested, from the assumption that most developing 
states have two fairly evenly balanced parties of similar compe- 
tence and sense of responsibility alternating in power at regular 
intervals. This observation is suggested by the comments of Rep- 
resentative Bradford Morse of Massachusetts, whose vigorous 
espousal of Title IX in the 1966 Foreign Assistance Act included 
advocacy of training of foreign parties by the Republican and 
Democratic parties of the United States.*” 

It is doubtful if the complexities of political life embedded in 


_ totally different linguistic, cultural, and religious values can be 


adequately understood by foreign entities. This would seem par- 
ticularly true in evaluations made of the viability of various 
regimes based on such dubious and ethnocentric criteria as “rep- 
resentativeness,” “modernizing capability,” and “popularity.” 
This has been amply demonstrated by the naiveté manifested in 
dealing with various regimes in Vietnam. 

Having cast doubt on the utility of dealing directly with politi- 
cal parties as a strategy of Title IX, we now propose consideration 
of specific positive aspects of strategy. 


Structural ambiguity 


The direct confrontation of newly enfranchised masses with 
crucial political issues hardly seems possible in systems where 
elite perceptions and a of architectonics are in 
disparate stages of development, i.e., in a torn or multifurcated 
society. Such direct confrontation would be likely to result in a 
Ydemand-conversion crisis. The public bureaucracy is the princi- 


pal institution for the conversion on of such demands after they have 


—$$—_____ ——— 








177. Ibid., 1(b). 
178. Congressional Record—House, July 13, 1966, p. 14776. 
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been processed by electoral and legislative institutions. Herein 
lies its relationship with the whole political system. Imbatamee 
ee rea ei Gcieaibs me dneiie demind neidence modify- 
ing demand content, or by increasing bureaucratic capability to 
handle the demand crisis.“ Where bureaucratic strengthening 
occurs, it must be done within the general restraints imposed by 
the architectonics and without total retraction of power diffusion 
if, in fact, diffusion is a commitment. This delicate balance, ex- 
traordinarily difficult to achieve, is crucial to the maturation of 
political systems. In developing systems, spontaneous adjustment 
to acute imbalance has assumed various forms. In India, we find 
containment, diversion, and sedation of demands by the spatially 
diffuse and substantively competent single mass party. In Paki- 
stan, similar consequences are achieved by indirect elections and 
by near-paramountcy of juridico-administrative norms. Else- 
where we witness total or partial suspension of participative 
behaviors and dominance of authoritarian oligarchies, usually 
military. The elaboration of the process of such adjustment, its 
contextual relevance, and its ultimate political consequences are 
crucial research objectives for which the disciplines of political 
science and law are now ready. 

We are concerned here with the adjustment the administrative 
system makes to the political system. Such adjustment may be 
spontaneous or contrived. We have already mentioned some of 
the forms such adjustment may assume. Virtually no systematic 
studies of the adjustment mechanisms have been made. One such 
adjustment which has intriguing explanatory power is the con- 
struct of ambiguity. Structural ambiguity may contribute to the 
use of power in a manner inconsonant with constitutional or 
architectonic intent. It permits power to be exercised unpredicta- 
bly by persons who through deceit, casuistry, or secrecy are the 
sole possessors of the map with which power can be channeled 
through labyrinths of darkness. The context created by structural 
ambiguity can be used positively as a device of control and is 








179. The concept of demand-conversion crisis and the notion of “mechanisms” 
(e.g., structural, cultural, and communication), for regulating “want conversion” is 
derivative from David Easton, A Systems Analysis of Political Life (New York, 
1965), pp. 85-149. 
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commonly used in all administration as a means of power. Uncer- 
tainty, unease, ambivalence, diffusion of responsibility through 
alternate invocation of committee jurisdiction and single officer 
jurisdiction: these and other variations are common even though 
ultimately counterproductive devices of power in church, busi- 
ness, university, and public administration. Ambiguity of archi- 
tectonics and structure is and can be used effectively in regulat- 
ing the demand-conversion crisis. Consider the case of Pakistan. 
The new political system is suspended between a parliamentary 
and a presidential system and is based on an ambiguous distribu- 
tion of legislative powers as between central and provincial gov- 
ernments. Such ambiguity is neatly illustrated by the 1964 pre- 
ventive detention cases in Pakistan involving Maulana Maudoudi 
and the ultra-orthodox Muslim group, the Jamaat-e-Islami. Pre- 
ventive detention is the concern of two levels of government. The 
Jamaat-e-Islami was disbanded and certain leaders arrested in 
two provinces under different laws, both central and provincial. 
Moreover, the ambiguous powers of the governors acting as 
agents of the president confused the situation. The mixture of 
actions made it impossible to focus accountability. It demolished 
the possibility of legislative oversight, since each legislature ruled 
out discussion of crucial aspects of the case—aspects which it was 
impossible to separate. Begum Shamsun Nahar Mahmood, a 
member of the National Assembly, identified this confusion of 
responsibility aptly when she said, “if some question about pre- 
ventive detention is asked. . . the Central Government refer it to 
the provincial government . . . if provincial authorities are ap- 
proached they in turn refer it to the Central Government.” In 
the context of such ambiguity, the role of the judiciary is critical 
simply because it is the only agency in the whole political system 
capable of dealing with the totality of such actions and thus 
spreading an umbrella of normative uniformity over an assort- 
ment of actions not otherwise amenable to control and crucially 
at variance with the architectonics of the state. We have sug- 
gested that such structural ambiguity can be beneficial in that it 
regulates demands by putting them through baffles. But this is 


180. Pakistan National Assembly Debates, July 5, 1962, p. 1066. 


Inducement of Political-Administrative Development 85 


probably a short-run benefit. In the long run, excessive ambiguity 


may damage the social system. A | mature political system must be 
characterized by clarity of policy, focused accountability, coura-_ 
gest aoveplanee of dexion-making by affvals_and_a high 
degree of of rationality. The dangers of spontaneous, whimsical, or 
capricious action must be balanced not by structural ambiguity 
but by countervailing loci of power, each with enough autonomy 
to be resilient and gently resistant, and each maintaining bounda- 
ries of insulation rather than merging ignominiously into a haze 
of interlocking structures. The effects of ambiguity may appear as 
a syndrome: frustration, alienation, withdrawal from political 
life, violence. The quantum of alienation resulting from ambigu- 
ity needs to be measured. It is probably a significant source of 
counterproductivity in the whole political process. The ultimate 
danger of structural ambiguity as a regulating device lies in the 
frustration such ambiguity engenders. Frustration leads to re- 
pressed and often simmering animosity against power and even- 
tually to violent action, which may then bring crisis to the 
political system. The evidence for this in political systems is over- 
whelming. The role of ambiguity both as regulator and as an 
agitator of crisis has not been studied. Theoretically, there may 
be an articulated progression—a gradual decrease of ambiguity 
as a system matures. Perhaps this is what is occurring in Pakistan. 
We would need to know why such ambiguity decreases. Do law 
and the judiciary conduce to its decrease, as we suspect they do, 
or to its increase? This calls for careful microanalysis of legal and 
administrative structure and of the substance of all public deci- 
sions. It calls for measurement of how much and what kind of 
ambiguity is desirable and at what point it ceases to be an 
effective regulator of crisis and becomes instead an agitator of 
crisis. Studies dealing with personal aspects of confrontation with 
ambiguity rather than its role in a macroinstitutional context as 
described here are suggestive. Such studies demonstrate (1) 
the recognition accorded to ambiguity as a variable in manage- 





181. Daniel Ellsburg, “Risk, Ambiguity and the Savage Axioms,” Quarterly 
Journal of Economics, LXXV ( 1961), 643-669, and Selwyn W. Becker and Fred 
O. Brownson, “What Price Ambiguity? or the Role of Ambiguity in Decision-Mak- 
ing,’ ’ Journal. of Political Economy, LXXII (1964), 62-73. 
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ment and (2) the measurability of some of its manifestations. 
The hypothesis that in personal relations in decision-making some 
subjects “express an aversion to ambiguity, and under payoff 
conditions will pay to avoid it” may have potential relevance to 
our discussion here. For example, it is not inconceivable that this 
aversion at a personal level may be related to (may even be 
transferrable as) the frustration syndrome in the institutional 
context described in this chapter. We are involved here with 
questionable analogies between individual and social psychology 
which, of course, require verification before they can be formally 
stated. 


Legislatures 


The effect of structural ambiguity may, in the short run, be the 
dampening or scattering of demands, thus temporarily relieving 
the strain on overburdened institutions. A more positive means of 
making participation more effective, rationalizing demands, and 
at the same time exerting control over bureaucracies which may 
be too powerful is that of giving attention to legislative bodies. 
For the sake of perspective, let us consider what little political 
development doctrine we can cull from the seven-and-a-half-year 
occupation of Japan starting in 1945.'* The official political doc- 








182. One of the discontinuities of American political science scholarship is the 
absence in political development theory of reassessments of the induced political 
development of Japan, Korea, and Okinawa from 1945 to 1952 in terms of 
subsequent evolution of the quasi-doctrine which has emerged from post-1947 
(largely South Asian and African) experience. It may be that the deliberate, rapid 
strengthening of political institutions in Japan is one of the significant differences 
between that country’s development and that of ex-colonial states. Ordering of the 
Japanese experience would certainly be a necessary first step in such comparative 
analysis. The perceptive and systematic treatment by Robert E. Ward, “Political 
Modernization and Political Culture in Japan,” World Politics, XV (1963), 
569-596, focuses on the Meiii restoration rather than on post-1945 phenomena. In 
Robert Ward and Dankwart Rustow (eds.), Political Modernization of Japan and 
Turkey (Princeton, 1964), there is no separate, coherent description or analysis of 
the technique of inducing development in Japan during the seven-and-a-half-year 
occupation. In Masamichi Inoke’s chapter on bureaucracy, one and three-quarters 
pages out of eighteen pages deal with the post-World War II bureaucracy. Other 
chapters on Japan give the occupation even less attention. Nor has this condition 
been remedied by a conference held under auspices of the Committee on 
Comparative Politics of the Social Science Research Council. For a preliminary 
account, see Robert E. Ward, “Military Occupations and Political Change: A 
Conference Held in New York, April 20-22, 1967,” Social Science Research 
Council, Items, XXI (1967), 25-29. Some of the papers presented at that 
conference were published in Public Policy, XVII (1968). They are: Carl J. 
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trine written by General MacArthur's staff states categorically, “A 
truly representative legislative body, based upon universal adult 
suffrage, responsible to the electorate, free of domination by the 
executive, and having full legislative powers, including control 
over the raising and spending of all public moneys, is a primary 
requisite of any blueprint for democracy under a representative 
form of government.” Subsequently, the constitution of 1946— 
still in force two decades later—declared the Diet to be the 
“highest organ of state power’ and the “sole law-making organ of 
the State.” Evidence concerning the actual positions of power 
of the Diet and bureaucracy is conflicting, but it appears certain 
that bureaucratic power has been at least partially contained by 
the strengthening of the Diet. Burks, describing the role of the 
investigative powers of the special committee on administrative 
supervision, concludes that the Diet has curbed what had been 
unlimited bureaucratic power.” On the other hand, interviews 
with Diet members in 1963 reveal that some legislators feel them- 
selves prisoners of the bureaucracy; yet some bureaucrats feel the 
Diet is meddlesome.” There is also a growing co-operation or 
“connivance” between political parties and bureaucracy, and this 
may ultimately affect the essential autonomy of the Diet and the 
administration.“ In Japan the high legal status of the Diet is 
indicated by comparison of their salaries with those of civil serv- 
ants. Members of the Diet in 1967 received a total remuneration 
of the equivalent of $11,840 annually; the highest ranking civil 


Friedrich, “The Legacies of the Occupation of Germany”; Leonard Krieger, “The 
Potential for Democratization in Occupied Germany: A Problem in Historical Pro- 
jection”; Peter H. Merkl, “Allied Strategies of Effecting Political Change and Their 
Reception in Occupied Germany’; Hugh Seton-Watson, “Soviet Occupation in 
Roumania, Bulgaria and Hungary”; Robert E. Ward, “The Potential for Demo- 
cratization in Prewar Japan”; Richard L. Merritt, “Political Division and Munici- 
pal Services in Postwar Berlin.” It should be that none of these papers deals with 
political development in occupied Japan. 

183. Government Section, Supreme Commander for the Allied Powers, Political 
Reorientation of Japan (Washington, 1949), I, 145. 

184. Constitution of Japan, Art. 41. 

185. Ardath Burks, The Government of Japan (2nd ed.; New York, 1964), p. 
148. 
186. Hans H. Baerwald, “Parliament and Parliamentarians in Japan,” Pacific 
Affairs, XXXVII (1964), 271-282. 

187. Tadao Okada, “The Unchanging Bureaucracy,” Japan Quarterly, XII 
(1965), 168-176. 
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servant (administrative vice-minister) received $10,444." This 
relationship between legislative and bureaucratic remuneration is 
almost identical to that which prevails in the United States from 
which the position of the Diet was adapted. 

Little is known of legislative systems in developing states,” 
hence we cannot venture broad comparisons. But the contrast 
among Japan and India and Pakistan is suggestive. With respect 
to constitutional elevation of the legislative entity as the “highest 
organ of the state,” there is no comparable provision in the first 
(1956) or the second (1962) constitution of Pakistan or in the 
(1949) constitution of India, or in the Constituent Assembly 
debates of India and Pakistan or in the report of the (1961) 
Constitution Commission of Pakistan. It may well be that had the 
legislatures in India and Pakistan been so unequivocally elevated 
in status without the political preconditions found in Japan, there 
would have been total disintegration of the system. Perhaps the 
very ambiguity of the legislative process and the inheritance of a 
dominant bureaucracy saved the situation. Be that as it may, we 
submit here that when a certain level of bureaucratic competence 
and power has been reached, the rapid strengthening of the 
legislative branch is an effective means of controlling—bureau- 
cratic power and linking the bureaucracy with the legislature in a 
common architectonics. We do not mean to put excessive reliance 
on the legislative process; it must effectively represent the public 


188. I am indebted to Masaru Fukuda, Japanese director of the Asian Develop- 
ment Bank in Manila, for these figures. The same sort of comparison was true in 
the 1950's as well. See Chitoshi Yanaga, Japanese People and Politics (New York, 
1956), p. 188. 

189. This was noted in Jean Meynaud, “General Study of Parliamentarians,” 
International Social Science Journal, XIII (1961). Another effort to present 
comparative data is Payments and Privileges of Commonwealth Parliamentarians 
published by the Commonwealth Parliamentary Association (London, 1965), 
compiled and edited by Ian Grey and Louis Marriott. 

This condition of scarcity of data on legislatures has been partially remedied by 
an international conference on legislative bodies held by the Comparative Admin- 
istration Group of the American Society for Public Administration under contract 
with the Agency for International Development at Planting Fields, New York, in 
December, 1967. The objective of this conference was to analyze research needs 
for study of legislative-bureaucratic relations in developing states. Conference 
papers will appear in Allan Kornberg and Lloyd Musolf (eds.), Legislatures in 
Developmental Perspective (Durham, N.C., forthcoming). 
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and must be connected to it by mediating processes—especially 
parties.” 

The remuneration in India and Pakistan for the legislative 
profession also stands in marked contrast to that of Japan and the 
United States. In Pakistan, a central government legislator re- 
ceives a little less than one-fourth of the remuneration of the 
senior-most civil servant. In India, the equivalent remuneration is 
about one-sixth.’ This relationship is somewhat closer to that of 


the United Kingdom, where a member of Parliament receives, 
about 37 per cent of the salary of the highest ranking civil servant 
(permanent secretary: £8,600; M.P.: £3,250 per year).’” This’ 
situation in the United Kingdom makes it obvious that we cannot| 


establish a correlation between parliamentary prestige and remu- 
neration which is universally valid. Prestige in the British system 
apparently bears little relationship to remuneration. Yet this pres- 
tige derives from circumstances not now duplicated in developing 
states where prestige must be constructed by the incentives and 
symbols which have currency in the contemporary scale of values. 
These are essentially those of remuneration and power reciprocally 
related. They are not those of artistocratic or landed antecedents in 
a slowly evolving system. Another indicator of legislative status is 
the significant transfer of Japanese bureaucrats to the Diet. About 
20 per cent of the members of both houses of the Diet are former 
bureaucrats, and the overwhelming majority of the most influen- 
tial members are former bureaucrats,” in marked contrast to the 
situation in India and especially in Pakistan. In the latter country, 
while several former civil servants held ministerial appointments 

190. See especially Helio Jaguaribe, Economic and Political Development: A 


Neer Approach and a Brazilian Case Study (Cambridge, Mass., 1968), pp. 
50 ff. 
191. In India, an M.P. receives Rs.500 a month and the highest ranking civil 
servant Rs.3,000 a month. In Pakistan, the salary of a member of the National 
Assembly was raised to Rs.700 in 1967; the highest ranking civil servant receives 
Rs.3,000 per month. 

i 302, gee Imperial Calendar and Civil Service List 1967 (London, 1967), pp. 

44, 846. 

193. Masamichi Inoki, “The Civil Bureaucracy: Japan,” in Ward and Rustow 
(eds.), Political Modernization of Japan and Turkey, p. 298. Beardsley reports 
that between 1954 and 1961, 35 per cent of the cabinet members were former 
bureaucrats (Richard K. Beet ley and John W. Hall [eds.], Twelve Doors to 
Japan [New York, 1965], p. 474). 
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at various times, no member of the elite cadre—the ICS or its 
successor service, the CSP—has been or is now a member of the 
National Assembly or the two provincial assemblies. In India, the 
situation is somewhat but not much different. In the fourth Lok 
Sabha elected in 1967, four members of the total 521 were former 
members of the ICS." In the three previous Lok Sabhas, former 
ICS members numbered one or two in each session.’”” Despite 
this current situation, the attractiveness of politics as a profession, 
and thus of legislative work, appears to be increasing in India. 
Singhvi characterizes legislative politics as “highly prestigious, 
ranking prominently near the top in the hierarchy of power-ori- 
ented social elites,”** and Suri asserts that “the social prestige 
accruing to members of parliament (as to members of the state 
legislatures) is a strong inducement to the ambitious.” 

The increase in legislative prestige in India has occurred prob- 
ably because of rapid politicization. It may be that politics be- 
cause of its power has gained in status and that legislative work 
as the natural habitat of successful politicians has simply re- 
flected this. In India, moreover, some effort has been made to 
improve the prestige of legislators and critical, scholarly attention 
is directed toward this condition by the establishment of the 
Institute of Constitutional and Parliamentary Studies in Delhi. 
The Indian Parliament was roused to a sense of its potential 
power and its responsibility by the Life Insurance Corporation 
scandal of 1957 and the subsequent parliamentary inquiry. Cer- 
tainly it would increase the efficiency of a legislature which had 


194. These are N. Dandekar, C. C. Desai, J. M. Lobo Prakhu, of the Swatantra 
party, and K. K. Nair of the Jana Sangh. This information was secured throu gh 
interviews by Willard Berry in New Delhi in July 1967. No Lok Sabha Who's 
Who for the 4th Lok Sabha has yet been ‘published. 

195. Even if one includes “services’ penerally, the percentages of former 

“service” members is low. The Lok Sabha Souvenir 1962-1967 (New Delhi, 
1967) lists the percentages of former service personnel: 1st Lok Sabha (1952-57) 
3.7 per cent (N = 499); 2nd Lok Sabha (1957-62) 4.0 per cent (N = 486); 3rd 
Lok Sabha (1962-67 ) 0.9 per cent (N=509). Most of these were from the 
military services, with a few from the state civil services. 

196. L. M. Singhvi, ‘ ‘The Role of Parliament in the Indian Political System” p. 
32, and “Legislative Services in India,” papers presented at the development 
administration seminar of the Southeast Asia Development Advisory Group at 
Carmel, California, November 24, 1967. 

197. Surinder S. Suri, “Political Life Cycle of Lok Sabha Members,” Journal of 
Constitutional and Parliamentary Studies, I (1967), 30. 
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been accorded more actual power. In the case of states where the 
prestige is already high (as in India) structural rectification with 
or without prestigious remuneration can quickly build on high 
prestige a political entity of remarkable effectiveness. 

The infrastructure of most parliamentar ies in develo ping 
staff, and a research service cernpens lle to the Legislative Refer- 
ence Service—all of which have been developed in Japan with 
American help—are needed. The state of affairs is rather dramati- 
cally symbolized in Turkey by the elegant and architecturally 
awesome legislative building with its superb chambers and 
luxurious library. Yet members have no offices and use the 
library as their rendezvous when there is not an actual session in 
the chambers. The object is to accord the legislature all the 
facilities necessary to rectify the imbalance which now exists in 
expertise—an imbalance heavily weighted on the side of the 
executive. Ultimately the consequence of this structural improve- 
ment will be more powerful and more rational control over 
bureaucracy and the gradual infusion into administrative decision- 
making of the basic polity reflected in the legislature. Rectifica- 
tion of the practice of delegated legislation, as was mentioned 
earlier in discussing the “Pan” case of Pakistan, would provide a 
more effective interplay and tension between the executive and 
legislative branches. Large segments of administrative action are 


ie y by the statute. A program 
of institutional strengthening might also include forming a unit 
for legislative drafting. Even a casual reading of statutes of legis- 
latures in ex-colonial states inheriting the British tradition reveals 
an appalling state of affairs. The deliberate ambiguity and gener- 
ality characteristic of an imperial era when it was intended to 
leave much to administration continues even two decades after 
independence. To these qualities have been added a certain 
carelessness of language and vagueness of style which are the 
consequence of lack ck of expertise in drafting. This condition in- 
vites administrative disorder and strains the judicial system 


forced to deal with a volume of litigation beyond its endurance, 


capacity, and in some instances, competence. In some systems 
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drafting is done by ministers of law rather than by the legislature. 
In such systems help might be provided both the ministry and 
the legislature. The drafting unit of the latter might serve as a 
check on the former, thus asserting the expertness as well as the 
dominance of the legislative process. But there is nothing either in 
parliamentary or presidential practice to prevent the legislature 
from organizing large, efficient, competent drafting units staffed 
by men carefully trained in the technical aspects of drafting. 
After twenty years of independence, such units should be flourish- 
ing. It would only require, let us say, that each major legislature 
have fifty persons trained in Britain or the United States for three 
years. This would be a very small expenditure when contrasted 
with the expenditure for training persons to the A.M. and Ph.D. 
levels in community development and in other noble but less 
utilitarian specialties. 

The powers given to administrative bodies to “regulate” con- 
tinue to expand, with the crucial language (e.g., “to regulate” ) 
left undefined. The power to convene administrative tribunals 
without prescribing procedural niceties continues to expand. 
Ironically, while continuing to accord the executive almost unlim- 
ited and undefined discretion in what has become virtually a 
jungle of administrative lawlessness, the legislatures attack the 
bureaucracy for “usurpation of powers,” “corruption,” “ineffi- 
ciency,” and “lawlessness.” Part of the problem, of course, is the 
parliamentary system (in India) or vestigial remnants of parlia- 
mentary practice within the presidential system in Pakistan and 
other states which have converted, wherein legislative drafting 
has been done by the executive following a tradition of broad and 
untrammeled executive power. This may have aggravated the 
demand-conversion crisis rather than contributed to structural 
rectification and efficiency of the system. Another consequence of 
the failure of legislatures to control administration is that the 
party process fills the need. Thus excessive intrusion of party 
politics in administration, while it does exert control over bu- 
reaucracy, may be so irrational that it weakens what little integ- 
rity the bureaucracy may possess. This condition may be aggra- 
vated in complex “federal” systems like that of India. For even if 
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a central legislature were to exercise control over a cental bu- 
reaucracy, state legislatures would also have to be strengthened 
so that state politics would not enter the vacuum at that crucial 
level. 

It is commonly argued in many developing states that corrupt 
politicians enter legislative politics and, to enhance their prestige 
and power would endanger government further; indeed, their 
power should be curtailed. But this is an argument without hope. 
Some contrived incentives can be used to entice able men into 
legislatures; in any event, a strong structure will ultimately be 
able to minimize the effect of incompetence or corruption. This 
after all is the essence of government—the mutual support which 
values, tradition, institutions, and human frailty give each other. 
This improvement in structure, especially committee structure, 
would also enhance the supervision of government corporations, 
which are now almost completely outside the ambit of control. 
With a more effective structural linkage, the role of the judiciary 
would be modified and presumably would focus more on 
broader, fundamental questions of architectonics than on litiga- 
tion which arises because of the absence of proper legislative 
controls. Further, a legislative system articulated structurally to 
the behavior of bureaucracy is the natural and logical institu- 
tional fulfilment of mass participation in politics. It is conceivable 
that its effectiveness may be related to the strength of the party 
system and even to the use of other means of political expression, 
particularly agitational-confrontation politics. Finally, the _im- 
provement in legislative structure is likely to enhance the possi- 
bilities of bureaucratic innovation, an aspect of political develop- 
mentdi ed earlier in this chapter. This possibility is related 
to the notion of interpermeability of norms discussed in connec- 
tion with indices for evaluating institutional effectiveness. We 
may recall that in the development of the United States, manage- 
ment and fiscal standards in private commerce were much more 
advanced than in government and that when the Budget and 
Accounting Act was passed in 1921 heavy reliance was placed by 
General Charles G. Dawes, the first budget director, on private 
businessmen (especially those from Sears, Roebuck, such as Her- 
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bert M. Lord).’* This kind of transfer of attitudes and skills from 
one institution to another (private commerce and civil bureauc- 
racy) and from one sector to another (military bureaucracy and 
civil bureaucracy) has been a characteristic of American life. 
Further relevant examples are the spread of the general staff 
concept from military to civil public bureaucracy and the transfer 
of the Planning-Programming-Budgeting System, based on sys- 
tems analysis, from the RAND Corporation to the Defense De- 
partment in 1961 and thence to the entire federal bureaucracy.” 
It is not inconceivable that a strengthened legislature in new 
states will provide a means for the absorption of skills and atti- 
tudes from other institutions and sectors which may be conducive 
to bureaucratic innovation. Such skills and attitudes if strategi- 
cally articulated structurally to the bureaucracy may be able to 
force innovation which is difficult to generate internally. The role 
of American and British foreign aid in improving legislative capa- 
bility has, except for meetings of the British Parliamentary Union, 
been virtually nil. During the Japanese occupation, the leader- 
ship exchange program of the Department of State sponsored 
carefully programmed study tours (not merely trips) of legisla- 
tors, legislative reference staff, and committee staff from the Diet 
in the United States. The Legislative Reference Service in the 
contemporary Diet is almost identical to its counterpart in the 
United States. Yet of the thousands of people from developing 
states who have had short study tours under AID auspices in 
such specialities as administration, agriculture, and community 
development, few have been parliamentarians or others to study 
legislative structure and process. Nor have there been any AID 
contracts or other means whereby the immense experience of 
parliamentarianism can be systematically transferred to new sys- 
tems. 


198. See Charles G. Dawes, The First Year of the Budget of the United States 
(New York, 1923). 

199. See Public Administration Review, XXVI (1966), 243-320, devoted to a 
symposium on “Planning-Programming Budgeting.” See also Virginia Held, “PPBS 
Comes to Washington,” Public Interest, No. 4 (1966), pp. 102-115, and the 
symposium, “PPBS: Its Scope and Limits,” ibid., No. 8 (1967), 4-49. 
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Community development 


Institutions of community development are another means of 
increasing participation and relating bureaucratic change to the 
whole political system.” In most developing states these institu- 
tions have been the subjects of considerable political attention as 
well as research and writing. The subject is endowed with 
Rousseauian overtones of the alleged idyllics of the pastoral. 
Basic Democracies and panchayats have become cornerstones of 
the ideologies of Pakistan and India; students have analyzed 
them to a degree disproportionate to their role as one institution _ 
in the political system.” The emphasis on raral development bas 
resulted in a neglect of the problems of urban development. In 
urban development the issue is not so much modernization as it is 
meaningful, effective participation in the political system by 
“transitional men” and, most importantly, the drastic overhauling 
of archaic governmental institutions and structures which are less 
able to meet urban demands than village government is to meet 
rural demands. 

In part the vigor of community development activities has 
been the consequence of the existence of a substantial body of 
doctrine, codified and disseminated by highly organized entities 
such as the United Nations and the United States foreign assist- 
ance program.” The codification of doctrine conjoined with 





200. The best single reference comparing rural development institutions and 
putting them into a context blending structural analysis with psychological aspects 
of participation is Douglas Ashford, National Development and Local Government 
Reform (Princeton, 1966). 

201. For example, studies exist relating the text of proceedings of village 
councils and analyzing details of votes on issues involving the equivalent of five or 
six dollars. Others present profiles of village councilors in sophisticated manner. 
Yet for the legislators of Pakistan, no study exists, no profiles of legislators have 
been made, no study of votes has been made. For India, only the study by W. H. 
Morris-Jones, Parliament in India (London, 1958), exists; no comparable study of 
the sixteen state legislatures exists, no profiles of legislators, and, except for the 
promising study by Stanley A. Kochanek, “The Relation between Social Back- 
ground and attitudes of Indian Legislators,” Journal of Commonwealth Political 
Studies, VI (1968), 34-53, and a doctoral dissertation now being written from 
research in Delhi by Willard Berry of Georgia State College, the study by 
Morris-Jones has not been updated. 

202. United Nations publications on community development number over a 
hundred. The two most relevant to an expression of doctrine are Social Progress 
Through Community Development, United Nations Document E/CN .5/303/Rev. 
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newly achieved sovereignty whose principal attribute—power 
diffusion—appeared to be best achieved by local organization. It 
also conjoined with older strands of thought in some countries 
such as India and Pakistan. In the subcontinent before independ- 
ence we find the rural reconstruction movement of Rabindranath 
Tagore, starting with Visva-Bharati and Santiniketan in the 
1920's. It is worthy of note that the views of Tagore were not as 
unrealistic as is commonly supposed. He did not advocate an 
iconoclasm which sought to return all of life to the village; rather, 
reconstruction was to be achieved by bringing to the village the 
“new power of man.” A more pragmatic genetic strand is the 
rural uplift movement of F. L. Brayne in Gurgaon district of the 
Punjab in the twenties. These were given canonical status by 
Gandhi's movement and became so enmeshed with it that impor- 
tant aspects of the panchayat al were invariably begun on 
October 2, Gandhi's birthday. The early developments in India 
and Pakistan were community development (1952-56) and vil- 
lage AID (1952-59), respectively. These were heavily supported 
by United States assistance, both financial and consultative,™ 
and were more programmatic than structural. 

In both India and Pakistan the second post-1947 phase of the 
movement, panchayati raj in 1956 and Basic Democracies in 
1959, had remarkably similar characteristics. Both rejected con- 
ceptually Western models and made an effort to adapt to indige- 
nous institutions.” Both received little or no financial or advisory 
1 (New York, 1955), and Community Development and National Development, 
United Nations Document E/CN .5/370/Rev. 1 (New York, 1963). In the case of 
Pakistan, the influence of foreign assistance was direct and easily traced. A 
committee of five agricultural experts headed by M. H. Sufi spent four months in 
the United States under auspices of the International Cooperation Administration 
(ICA), which was the predecessor to AID. The resulting report, Government of 
Pakistan, Report on Agricultural Extension Work in the U.S.A. and Reorganization 
of Extension Service in Pakistan (Karachi, 1952), devoted half of its sixty-four 
pages to a description of agricultural extension in the United States. For a 
summary of the origins of the Indian community development program, see 
United Nations, Department of Economic and Social Affairs, Report of a Commu- 
nity Development Evaluation Mission in India (New York, 1959), pp. 7-10. 

203. Rabindranath Tagore, “City and Village” (1928) in Towards Universal 
Man (Bombay, 1961), pp. 302-322. 

204. Jack D. Mezirow, Dynamics of Community Development (New York, 
1963), p. 51; Albert Mayer and Associates, Pilot Project India (Berkeley and Los 
Angeles, 1958), p. 367. 
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support from United States technical assistance, and both empha- 
sized much more integration with their respective political-ad- 
ministrative frameworks. While it is not at all certain that the two 
community development institutions are performing the rural 
uplift purposes as effectively as originally contemplated, they are 
deeply enmeshed in the political consciousness and organization 
of the two countries. The most recent and most methodologically 
sophisticated study on panchayats in Rajasthan, the first Indian 
state to adopt them, was able to say with respect to Jaipur 
district: “We have found no persons who would recommend to us 
the scrapping of the panchayati raj institutions altogether; they 
want to mend them and not to end them. We therefore feel that 
the establishment of panchayati raj institutions has been a step in 
the right direction.”*”* Chawla similarly reported that “panchayati 
raj is becoming a way of life in India.” Khanna makes essen- 
tially the same evaluation for the Punjab.** In Pakistan, the 
acceptance of Basic Democracies is indicated by the fact that the 
Combined Opposition party (COP) opposing Ayub in the presi- 
dential election of 1965 quickly reversed its position of opposition 
to Basic Democracies when it found that it was losing support 
because of the earlier stand. The COP supported the institution 
but not its electoral function. Basic Democracies are a fundamen- 
tal part of the political system. Even the chief justice of Pakistan, 
who had not previously taken extensive notice of the institution, 
Planning Commission, Committee on Planned Projects, Report of the Team for the 
Study of Community Projects and National Extension Service, 3 vols. [New Delhi, 
1957 min As Chawla rightly states, “The Report (Balwantray) is a master blue 
print, a sort of bible for Panchayati Raj. The whole concept of democratic 
decentralization in India is based on this Report. The existing institutions of 
Panchayati Raj in India are modelled on this Report” (V. N. Chawla, Studies in 
Local Self-Government in India Coteus India, 439671 p: 50). Addressing a 
public rally in Lyallpur fifteen days before the introduction of the Basic Democra- 
cies system on October 27, 1959, President Ayub said, “The scheme of Basic 
Democracies has been evolved by us after a careful study of the experience of 
other countries and the special conditions prevailing in our own. There is no need 
for us to imitate blindly the type of democracy to be found in other countries. We 
have to work according to the requirements of our own nation and the genius of 


our oe people” (Syed R. A. Jafri, Ayub-Soldier and Statesman [Lahore, 1966], 
Dp. 54 

Zot. M. V. Mathur e¢ al., Panchayati Raj in Rajasthan (New Delhi, 1966), p 
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accorded them an unusual position of prominence in the legal 
system: “in the derivation of power from the people, the Consti- 
tution rests wholly upon the Basic Democracies Order, 1959. . . . 
the key to the understanding of the Constitution of Pakistan lies 
in the system of Basic Democrats. A person wishing to under- 
stand the full ethos and impact of this new Constitution must 
acquire a thorough grasp of the actualities and the potential of 
the Basic Democracies.”*”® 

Rural (or community ) development institutions are predicated 
on the increased participation from the periphery of the social 
order inward to the core. It is the directional flow of this partici- 
pation which is the key to the movement. The style is persuasion 
and consultation rather than coercion. The mood is one of spon- 
taneity rather than fiat issued by the conventional bureaucracy. 
The community development programs have typically been ex- 
plained in terms of socio-economic change and modernity rather 
than in terms of political power and authority.” In the first stage 
of the movement in both India and Pakistan a deliberate effort 
was made to dissociate the structure from existing civil adminis- 
tration and local government bodies which were the traditional 
sources of political power. Viewed retrospectively, it is likely that 
in this first stage there was too much autonomy and insufficient 
synaptic connection with bureaucracy. The effervescence of the 
movement may have increased demands without increasing insti- 
tutional capability accordingly. This may have been due in part 
to an insufficient transfer of bureaucratic skills to the movement. 
The effort to keep the movement autonomous often alienated the 
traditional bureaucracy and sometimes invited its open hostil- 
ity. As a consequence, community development workers often 
encouraged the growth of spurious local groups, and this contrib- 
uted to factionalism and made co-ordination more difficult. The 
second phase of the movement met with greater success partly 
because autonomy was reduced and synaptic connections en- 
larged. When the movement is connected to administration and 
at the same time becomes part of the political party system, the 

209. Address by Chief Justice A. R. Cornelius, Dacca Centre of Pakistan 
Council for National Integration, June 15, 1967 (mimeographed ). 


210. United Nations, Report of a Community Development Evaluation Mission 
in India, p. 48. Similar explanations are given of Basic Democracies. 
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strains on it may be great enough to disintegrate its original 
purpose. The Rajasthan study reported that the political impact 
of panchayats has been overwhelming and that it has “so far 
shown far greater political potential than economic or sociologi- 
cal results.”** 

Another observation to be made about community develop- 
ment relates to containment and centrality of purpose. The 
earlier concept of “multipurpose” institution captured the imagi- 
nation, for it contemplated an institution which reflected the well- 
established notion that “change,” “uplift,” and “modernization” 
involved the whole man and the whole fabric of society. The 
dramatic simplicity of this truism obscured, however, the possi- 
bility that a more productive effort might be more narrowly 
segmental or concentrated. If the connections between institu- 
tions and sectors allowed for sufficient permeability without de- 
stroying autonomy such a segmental concentration might have 
advantages. One would be a relatively easy change of concentra- 
tion in the event of failure without upsetting the weave of the 
whole fabric. Second, as a movement of diffuse purposes spread- 
ing across the whole social order and based on the idyllics of 
social improvement (literacy, comprehension of Pasteur’s germ 
theory of disease, etc.) it is likely to become detached from the 
hard realities of life and to escalate demands to the point of crisis 
and beyond. The movements in both countries have shifted some- 
what away from the emotionally appealing “multipurpose” objec- 
tive. But the epitome of a recovery of containment and centrality 
of purpose is the rural works program begun in East Pakistan in 
1961.” The genius of this program is that it focuses on the 
specifics of works rather than on the vagueness of social and 
moral uplift. As a consequence it appears to this writer, who last 
observed its operation in the summer of 1967, to be an immense 
improvement over Pakistan’s Basic Democracies and India’s pan- 
chayati raj. The specificity of public works relates the enterprise 

211. Mathur et al., Panchayati Raj in Rajasthan, p. 282. 

212. For analysis of the program, see A. K. M. Mohsen, Report on Rural Public 
Works Programme in Comilla Katwali Thana (Comilla, Pakistan, 1962), A 
Manual for Public Works (Comilla, Pakistan, 1962), and his An Evaluation of the 
Rural Public Works Programme, East Pakistan, 1962-63 (Comilla, Pakistan, 


1963); and A. T. R. Rahman, An Evaluation of the Rural Works Programme, East 
Pakistan, 1963-66 (Comilla, Pakistan, 1965). 
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to the realities of life; a monetized incentive system slowly as- 
sumes form. Social and moral uplift become concomitant results 
—derivative from actual need. Thus record-keeping, computa- 
tion, capital formation, sanitary practices, literacy, and a sense of 
time follow upon need dictated by experience. This is a simple 
but a crucial distinction. In the earlier community development 
movements the priorities were reversed. It is possible within this 
structure to associate more and more activities within the com- 
petence of the villagers. Thus Chief Justice Cornelius’ proposal 
for “economic participation” might, along with other types of 
participation, be progressively folded into the operation.” For- 
eign assistance in this activity can be far more effective than 
when it is associated with other types of rural uplift. United 
States counterpart funds can easily be made available for specific 
works, the nature of which can be determined by the recipient 
government. But care must be taken to prevent such a program 
from becoming an activity of the public works department with 
no participative or uplift features. The ideal community develop- 
ment scheme is poised between the uplift ethos and the public 
ureaucracy, partaking of the nature of each but duplicat- 
—— 








—, 


ing neither. 
Interstitial participation 


There are essentially four forms _ofmass participation in a 
political system. The first, is the(franchise and its consequent 
electoral mechanisms. Whether such mechanism should be direct 
or indirect or whether it should be based on proportional repre- 
sentation are important issues which, except for Sartori’s study,“ 
have not been examined in the context of political development. 
The phenomenon of elections and the party process itself are well 
known and fairly widely studied-components_of thi form. 
The second may be called/ statutory career_participation> by 
which is meant the legislative and _bureaucratic_occupations, 
more or less on a full-time career basis. With respect to the latter 





213. The need for greater involvement of the peasantry in economic matters 
was the central theme of a background paper prepared by Chief Justice Cornelius 
for the Bellagio conference. 

214. Sartori, “Political Development and Political Engineering,” cited above 
in n. 2. 
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it is often a major form of participation in the total political 
process, and this fact strains the “rationality” of the bureaucracy, 
as it responds to severe political strains which become rediffused 
and reinvigorated internally. The relationship between bureau- 
cratic “representativeness” in the sense meant by Kingsley and 
“responsiveness is not precisely known, nor has it been carefully 
studied in developing societies. It appears doubtful if a bureauc- 
racy whose composition reflects numerically the classes and eth- 
nicities of the whole social order would construct a better mosaic 
of the public interest than a bureaucracy of different composi- 
tion.” The third is the relatively informal, initially unstructured 


eat “deve velopment movement rooted in spontaneity and 
\“mnanifest in non-coercive techniques of consultation and educa- 


tion. As has been previously suggested, much reliance is placed 
on this form of participation in developing states. A fourth form 
has been paid scant attention. It involves establishing a consulta- 
tive or advisory relationship between citizenry or particular 





~—~groups thereof and various entities of the bureaucracy. Because 


such structures can be found in thousands of, perhaps even num- 
berless, places throughout the bureaucratic system in interstices 
at all levels, we refer to the phenomenon here as interstitial 

articipation. Certainly it is not a new phenomenon. Appleby 
alluded to it under the rubric of co-ordination, which he held to 
be consultation and communication between the bureaucracy 
and the public.”” It was characteristic also of the technique of the 
occupation of Japan, which established citizens’ commissions at 
various levels. Thus, for example, local child welfare boards were 


215. J. Donald Kingsley, Representative Bureaucracy (Yellow Springs, Ohio, 
1944). See Montgomery’s chapter in this volume, esp. pp. 444-455, for a critique 
of Kingsley’s concept of representativeness. The difficulties in transferring King- 
sley’s analysis from the British to other contexts is suggested in V. Subramaniam, 
“Representative Bureaucracy: A Reassessment,” American Political Science Re- 
view, LXI (1967), 1010-1020. Subramaniam asserts that accessibility of officials 
(ie., classlessness ) itself changes the importance of representativeness. The pres- 
ent writer would add that the utility of representativeness would vary also with 
the vigor of other institutions which are intentionally representative, especially 
peaties. For a general analysis of this problem see Pennock and Chapman 
(eds.), Representation, especially Joseph W. Witherspoon, “The Bureaucracy as 
Representatives,” pp. 229-259, and David E. Apter, “Notes for a Theory of 
Nondemocratic Representation,’ pp. 278-317. See also Hanna F. Pitkin, The 
Concept | of Representation (Berkeley and Los Angeles, 1968) and Giovanni 
Sartori, “Representation: Representational Systems,” ~ International Encyclopedia 
of the Social Sciences (New York, 1968), pp. 465-474. 

216. Paul H. Appleby, Big Democracy (New York, 1949), p. 81. 
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related to the administration of the Children’s Welfare Law; 
public safety commissions were similarly related to the police 
power at three levels,”* and there were election administration 
commissions as well as inspection commissions. The latter were 
ideologically derivative from the Chinese censorial system and 
are akin to the ombudsman which has recently attained consider- 
able prominence.” The number of such advisory groups located 
at centers of policy formulation is limited. Far more numerous are 
less conspicuous locations. Examples are: councils with members 
from industry, technical schools and government to guide occu- 
pational standards for trade schools, and similar councils to relate 
the curriculum of such trade schools to industrial needs. Such 
councils have been proposed for Pakistan and for Turkey.” One 
cannot rely too heavily on such councils. The relationship be- 
tween them and the responsible bureaucratic entity will no doubt 
be difficult until the difference between advice and responsibility 
is understood by both parties. The councils, of course, must also 
be wary of being used merely as “fronts” to approve policies 
essentially unpopular and perhaps even wrong. But the educative 
value in terms of civic training would appear to outweigh these 
difficulties. The most effective ultimate role of the citizenry is in 
politics expressed through parties and legislatures, not through 
political pressure made to impinge on the bureaucracy itself. This 
was a point Appleby clearly made in protesting a portion of 
India’s Third Five-Year Plan, which asserted that the “day-to-day 
working” of administration needed the participation of the peo- 
ple.“ We concur with Appleby that this kind of interference 
must be avoided. Granted the possibility of such interference 


217. Ralph Braibanti, “Executive Power in Japanese Prefectural Government,” 
Far Eastern Quarterly, IX (1950), ane 

218. Ralph Braibanti, “Japan’s New Police Law,” Far Eastern Survey, XVIII 
(1949), 17-22. 

219. See especially Walter Gellhom, Ombudsmen and Others: Citizens’ Protec- 
tors in Nine Countries (Cambridge, Mass., 1966) and When Americans Complain: 
Governmental Grievance Procedure (Cambridge, Mass., 1966). See also Roy V. 
Peel (ed.), The Ombudsman or Citizen’s Defender: A Modern Institution, pub- 
lished as a symposium issue of the Annals of the American Academy of Political 
and Social Science (May, 1968). 

220. On the latter see Yusuf Onertoy, “Advisory Committees” (Ankara, June, 
1967, mimeographed ). 

221. Paul H. Appleby, “Some Thoughts on Decentralized Democracy,” Indian 
Journal of Public Administration, VIII (1962), 453. 
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might be greatly increased with the establishment of advisory 
councils. Yet, properly organized, such councils may play an 
important educative role while other institutions such as legisla- 
ture and parties assume a more effective representative function. 

A more subtle advantage of expanded interstitial participation 
is the facilitation of exchange of values and norms among institu- 
tions. Thus the technology of business and industry in the private 
sector or of private medicine, for example, can penetrate the 
bureaucracy. Where transfer of persons is difficult or impossible 
for various reasons, this interchange through advisory entities can 
be significant. 


IV. Summary 


The reinforced provisions of ‘Title IX of the Foreign Assistance 
Act have to some extent crystallized and focused attention on the | 
possibility of systematically engineering viable political systems. | 
The forthrightness of this provision is in contrast to British and/ 
Fre i id,-which relies on implicit bonds consequent to 
imperial relations rather than on explicit models of nation-build- 
ing. Title IX appears at a time in foreign relations when recipient 
nations feel_a sense of technological competence, are disen- 
chanted with economic and political panaceas of the West, are 
distrustful of American motives, and are acutely sensitive to in- 
tervention in domestic political matters, Whether Title IX can be 
effectively implemented in this context remains to be seen. 

The appearance of Title IX coincides with a period of height- 
ened academic interest in political development, and it has stim- 
ulated further interest. The links between AID and the academic 
community consist of occasional conferences, SEADAG, and par- 
ticularistic contract research. The continuity of research efforts, 
change in personnel, and absence of permanent structures have 
thus far worked against formulating a strategy of political devel- 
opment. Yet this is the context of government-academic relations 
in the United States, and within this context a beginning has 
been made from which results may eventually come. French and 
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British political development practice and theory differ from the 
American in substance and organization. There would appear to 
be some advantage in establishing connections among these three 
important national experiences within the ambit of their foreign 
assistance operations. 

The important problem on which Title IX focuses attention is 
the formulation of a_strategy for inducing political d development; 
a subordinate problem is that of relating administrative growth 
(in the inducement of which AID has had much experience) to 
the larger context of political development. To analyze this prob- 
lem, we have examined four characteristics of political develop-_ 
ment. Architectonics is important because it calls attention to the 
‘need for suffusing the administrative system with the values of the 
society. This can be accomplished in part by adjusting administra- 
tive institutions and by establishing links between the legislatures 
and the bureaucracy. Diffusion of power must be articulated 
to a rising institutional capability. The systematic channeling 
of such diffusion of power in institutions cannot be neglected, 
especially since institutionalization of what originate as sponta- 


“ neous behaviors inevitably occur even without being planned. A 


dominant theme of this chapter is the cruciality of institutions 
and their development. It is possible to stimulate institutional 
growth so as to level out to some extent the asymmetrical or 


unbalanced development of institutions. To do this, institutions. 


t be analyzed in terms of their performance. To accomplish 
“Tai sever indices were proposed tasutations and the entities, 


sector, and structure were defined. When the movement of per- 
sons from one institution to another is limited or non-existent, the 
permeability of norms and values must be accomplished by con- 
tinued contact with external generants (such as foreign assist- 
ance) and by interinstitutional collaboration structured in a man- 
ner facilitative of exchange of values and norms. This analysis of 
institutions is closely related to the fourth characteristic of politi- 
cal development, namely, the innovative capacity of the system, 
particularly of the bureaucracy. A series of nine propositions 
relating to innovation is advanced. 

A general strategy for political development within the context 


< 
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of Title IX presupposes the strengthening of as many institutions 
as possible. This does not, however, preclude the further 
strengthening of already strong bureaucratic institutions, for the 





_ existence of a viable bureaucracy is held to be a paramount need | 
of developing states, The problem of accelerating demands at a | 


pace greater than the capability of institutions to process them 
has been dealt with in the context of negative and positive meas- 
ures. The deliberate manipulation of political parties by foreign 
assistance is rejected primarily because of the sensitivities of 
recipient nations and because of the fluidity of party coalitions. 
The “demand-conversion” dilemma is adjusted somewhat sponta- 
neously by ambiguity in the system. Such ambiguity can be 
assessed and evaluated in terms of short-range and long-range 
effect. One objective of political development strategy is to re- 


duce the ambiguity by institutional and structural rectification. . 





The legislative_process is one such institution which has been 
neglected in the new states. Its strengthening can have several 
desirable effects, First, it can exercise restraint over bureaucracy; 
second, it can more adequately reflect the public interest, thus 
improving the quality of participation; third, its enhanced 
efficiency and prestige can enable it to function as an architec- 
tonic formulator, thus reducing the strain on stronger institutions 
which have performed that role. Community development organ- 
izations can also be effective in deepening the involvement of 
people in political life. If they are carefully constructed, they can 
improve the quality of that participation and can keep the scope 
of participation articulated to the capacity of the participants. 








diffusing the administrative system with the architectonics. Inter- 
stitial participation is crucial as a means of providing for greater 
permeability of values, norms, and skills among institutions. A 
second advantage is the educative value in terms of civic skills 
and attitudes. 

The strategy here proposed is somewhat eclectic rather than 
narrow. It concentrates on institutional strengthening, thus seek- 


ing to improve the quality rather than increase the quantity of 


civic participation. Finally, it avoids ethnocentric bias and allows 


— a 
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for the evolution of indigenous institutions to fit peculiar circum- 
stances. Thus it makes no mention of such entities as co-opera- 
tives, labor unions, or women’s organizations which are given 
explicit attention in congressional discussion of Title IX. We do 
not concede the universal validity of these institutions; on the 
contrary, we believe their utility will vary from system to system. 
On the other hand, law, legislative process, community develop- 
ment, interstitial participation, and the construct of ambiguity 
can be given attention by foreign assistance while still permitting 
extensive ecological adjustment. A central theme is the manipula- 
tion of institutions in a manner facilitating innovation yet pre- 
v serving a measure of autonomy in each. 
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Political Development and the Objectives 
of Modern Government* 


Carl J. Friedrich 


I , 
/ at tcc vec ¢t. ) 
cwrebl 

In their recent and in many ways remarkable Comparative 
Politics: A Developmental Approach, the two authors approach 
their subject so abstractly and formally that ends, objectives, and 


purposes are rarely discussed in terms of their content. Not one 


* The nature of this paper has not provided convenient opportunity to refer 
extensively to the fast-growing literature of development politics. Because of the 
richness and variety of specific cultural d that has to be known to fi 
model_into a particular_situation, much of the general work in this fie as 
appeared in the form of collaborative works. Among these, the author should like 
to mention the following as having proved helpful to him: Gabriel A. Almond and 
James B. Coleman (eds.), The Politics of the Developing Areas (Princeton, 
1960); Ralph Braibanti and Joseph J. Spengler (eds.), Tradition, Values, and 
Socio-Economic Development (Durham, N.C.,°1961); John H. Kautsky (ed.), 
Political Change in Underdeveloped Countries (New York, 1962); Karl W. 
Deutsch and William J. Foltz, Nation-Building (New York, 1963); Kurt London 
ian New Nations in a Divided World (New York, 1963); Joseph LaPalombara 

ed.), Bureaucracy and Political Development (Princeton, 1963); John H. Hal- 

lowell (ed.), Development: For What? (Durham, N.C., 1964); Ralph Braibanti 
and Associates, Asian Bureaucratic Systems Emergent from the British Imperial 
Tradition (Durham, N.C., 1966); Herbert J. Spiro (ed.), Patterns of African 
Development (Englewood Cliffs, Nel 1967); John D. Montgomery and William 
J. Siffin (eds.), Approaches to Development: Politics, Administration and Change 
(New York, 1966); Paul E. Sigmund (ed.), The Ideologies of the Developing 
Nations (rev. ed.; New York, 1967). Mention may also be made of groups of 
significant articles in Public Policy, the yearbook of the Graduate School of Public 
Administration of Harvard University, published by Harvard University Press, 
edited by this author until 1965, and since then by John Montgomery with the 
assistance of colleagues in economics. Finally, the author should like to mention 
three works by individual authors from which he has learned much: Rupert 
Emerson, From Empire to Nation (Cambridge, Mass., 1960); Lucian W. Pye, 
Politics, Personality and Nation-Building (New Haven, 1962); and Edward A. 
Shils, Political Development in the New States (The Hague, 1962). 

1. Gabriel A. Almond and G. Bingham Powell, Jr., Comparative Politics: A 
Developmental Approach (Boston, 1966), pp. 16 ff. 
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of these words appears in the index or in the table of contents. 
They are assumed to be there, as subjective “orientations,” 
whether cognitive, affective, or evaluative, motivating subjective 
“attitudes” and “actions.” That is all. Their entire concern is with 
operational processes, ongoing functions, and with interests as 
“inputs and outputs.” But what is being put in or put out remains 
hors de discussion. “During the last decade,” they write, “an 
intellectual revolution has been taking place in the study of 
comparative government,” and while they are uncertain about 
how “the field will be reconstituted,” they believe that it is possi- 
ble to point to the main directions of innovation, and to the 
dissatisfactions and criticisms which contributed to these 
changes.” Among these criticisms they list the “formalism” of the 
traditional approach, by which they mean the emphasis on insti- 
tutions and ideologies “rather than on performance, interaction 


and behavior.” But what are institutions but stabilized behavior _ 
herefore, if institution and ideology 
are thus understood, it seems a distinction without much of a 


difference, except in the more extensive use of quantitative meth- 
ods.’ Yet, from another viewpoint, philosophically speaking, it is 


precisely this supposedly revolutionary and hence exclusive em-— 
[ESOS ARMESEEB admittedly important though they 


are—which has produced the formalism which abstracts from 
what all these operations, functions, and interests are all about. In 
spite of these self-styled revolutionaries, the world of politics, 
however, goes on bitterly fighting over such elements of content 
as justice, freedom, order, and believing such content to be the 
heart of the matter. Not that such presumed foolishness settles it; 
far from it. But it would be the better part of wisdom, if wisdom 
is to be grounded in experience, to recognize that such_ends 


SEL 
objectives, and purposes are not only worthy of exploration as a 
—_—————__— 








2. Carl J. Friedrich, Man and His Government (New York, 1963), esp. p. 71, 
where a political institution is defined as “any stably organized syndrome of 
political acts or actions having a function and/or purpose in the political system. 
. .. This position may be put in Parsons’ terms by saying, “a relatively stable 
collection of roles.” See Braibanti’s chapter in this volume, pp. 54 ff. 
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vital part of comparative politics, but that they are also capable 
of being so explored. 

For gone are the days of the value-agnosticism of a Max Weber 
or a Vilfredo Pareto who out of the safety of their liberal world 
would assign the choice of values to individual arbitrariness. On 
the contrary, like tastes, they are the most worthy objects of 
careful rational analyst in terms s of pst EMpeveuce: For political 










S. Thus the said micntioued 
above, calling itself a developmental approach, posits that devel- 
opment is good, that it ought to be, that what helps it is good and 
what does not is bad, that it is fine to be a “revolutionary,” but 
bad to be a “traditionalist.” Are any of these basic assumptions 
mere arbitrary choices? Are they incapable of reasoned explora- 
tion and explicit justification? The authors do not tell us whether 
they are or not. “In speaking of the developmental aspect of role 
and structure, then, we are interested not only in the emergence 
of new types of roles or the atrophy of old ones, but also in the 
changing patterns of interaction among roles, structures, subsys- 
tems. * Again, and quite characteristically, we do not learn what 
is the direction of the change; in good old American go-getter 
style, they say: I don’t know where they are going, but I know 
they are on their way. But what does it mean “to be on the way” 
if there is no specification of the end of the journey? Yet that is all 
we are told about development, that development is chan ange. 
Now only a died-i -in-the-wool rationalist would insist that the “end 
of the journey” can be stated fully; for we have no map of human 
evolution and we might as well be willing to say that it is an 
“immense journey.”’ Yet, for many of the so-called developing 
countries—a paradoxical expression, to be sure, since some of the 
most developed countries are among the most decisively develop- 
ing ones, precisely because the direction of their development has 


3. Ibid., esp. pp. 53-56 and 65-69. 

4. The authors seem to protest against such an interpretation. See Almond and 
Powell, Comparative Politics, p. 215. 

Ss Loren C. Eiseley, The Immense Journey (New York, 1946); also, Pierre 
Teilhard de Chardin, The Phenomenon of Man (New York, 1959). 
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been set in grooves that force the wheels to follow them—the 
question of the direction of their development is most decisive, 
and the most acerbated struggles revolve around this issue. 
and if so, should it 









be 


socialism be developed, and so forth and so on. 





Or should one assume that the 
course of development to be emulated is that which occurred in 
Europe, and should therefore strong, sizable national states with 
a powerful bureaucracy (administration) be developed first? 
These are questions about which men fight, and reason in the 
bargain; for who wants to fight for an unreasonable goal? 


II 


In a sense this range of disputations about priorities involves 

one of the perennials of philoso- 

phy and ethics. Before we enter into a discussion of the operative 

_ values, the objectives or ends of a political order, it might be well 

to discuss this hoary issue at least briefly. For it can readily be 

shown that the arguments over specific developmental goals or 

objectives can be reduced to this argument over what is the 

highest good—the assumption that there is such a highest good 
may actually be that the highest good is development! 

The discussion in such writers as Plato, Aristotle, Thomas Aqui- 
nas, Machiavelli, Hobbes, Locke, and Kant has run the entire 
gamut of possible choices: happiness, the state, self-preservation, 
freedom, and even the “idea of the Good itself” (Plato) have 
been advanced, whether in terms of transcendent ideas, empiri- 
cally grounded observation, or something in between. Arnold 
Brecht has pointed out that each of the claimants, and he re- 
viewed many,’ had put forward impressive reasons for his choice, 
but that none was able to “prove scientifically” that his particular 
value is the value. To put it another way, if there is believed to be 


6. Arnold Brecht, Political Theory (Princeton, 1959), pp. 302-366. 
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a highest value, one cannot hope to establish in an empirical way, 
based upon evidence that is transmissible, that this is so. That 
proposition is true enough, as far as it goes. But empirical evi- 
dence further suggests that different persons value different A’s 
most highly, and that even the same person values different A’s 


most highly at different times (e.g., in connection with aging). 
This evidence forces one tc SMES EISFERSS TNE ev reeici en aa 
no universal preference for one value as 
eo another can be shown to be valid. 
1an refuses s mind, He prefers to muddle through 
on die Bae s SRmAeEDEerRE «or: of which may be so 
much in conflict as mutually to exclude each other. Political man 
seems to adjust these value preferences as he goes along, as the 
situation requires it. Actual communities have been known to 
jeopardize security for prosperity, or prosperity for security; they 
have endangered security through lack of diplomacy and excess 
of pride in prestige, and they have wrecked prosperity by the 
failure to reduce internal friction and to maintain domestic peace. 
The political rationalist may bitterly deplore it, but he will have 
to acknowledge man’s willingness to live by plural objectives. 
Hence neither development, nor rational-legal conduct in the 
sense meant by Max Weber, nor any other value, high or low, can 


be said to be the highest good and thereby to shape a set of 









NETCIO 


venel’s engaging iitouarys terminology, the dux as contrasted with 
the rex who governs in accordance with prevailing values, inter- 
ests, and beliefs.’ 

But if no swmmum bonum can be shown to have molded the | 
political order, except for brief periods under exceptional leader- 
ship, then the problem presents itself anew: 





ion Of which men have striven through their litical orders 
Two ways of looking at and for such objectives have in the past 
7. On Power (New York, 1949); Sovereignty (Chicago, 1957). 
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been pursued, and both possess a certain degree of validity. One 





or 
perhaps even all men in all orders. By comparing many political 
orders such a set of objectives embodying values may be ascer- 


tainable. We shall return to them in a moment. The other possi- 


Se 






It is obvious that the same is true on the individual plane, that 
if we look at a person in terms of his individual self-development, 
we shall find something which makes him unique and contrasts 
him with others; whereas if we look at him in terms of some 
human ideal shared by many, such as the great religions embody, 
we shall find something that makes him like others; and if these 
religions share a common core, a panhumanist aspiration,” then 
persons developing in accordance with that aspiration will resem- 
ble each other to the extent to which they live up to it. Now the 

articular and specific objectives of political communities to-_ 
Sedieouitnatoa Eon wae TE its culture.® Its highest 
Yevel of creative achievement as much as its lowliest ways—hab- 
its of eating, dressing, making love—are distinctive for groups 
who constitute a community. Such ways spill over into the politi- 
cal arena: Germans debate differently from the French, English, 
or Americans, all these Europeans differently from Indians or 
Africans, and the same holds for negotiating and administering. 
To the extent to which such distinctive ways become valued in a 
particular community, they become objectives. Education, unfor- 
tunately now often called “socialization,” is directed toward mak- 
ing members of the community subjectively aware of the new 
objective, as indeed it is concerned with the transmission of 
traditional values and beliefs.*° The existence and role of these 


8. Clyde Kluckhohn in Mirror For Man (New York, 1949) stated this position 
for anthropology. For political theory, see C. J. Friedrich, The New Belief in the 
Common Man (Boston, 1942), and its later revision, The New Image of the 
Common Man (Boston, 1950). 

g. Not its political culture—a vague concept, particularly if used in a non-val- 
uational sense; the term “political tradition” is much clearer and more appropriate. 
Cf. contra Gabriel A. Almond and Sidney Verba, The Civic Culture (Princeton, 
1963). 

a Friedrich, Man and His Government, chap. 33, “Tradition and the Role of 
Education.” 
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particular, not to say parochial, values, beliefs, and objectives is 
to provide the setting within which the more general objectives 
may be realized. On the most elementary level: men eat, whether 
it be meat or fish, bread or rice. There are very general proposi- 
tions that can be stated about this process of eating, e.g., its limits 
in terms of underdoing it (hunger) or overdoing it (gluttony) 
beyond which survival is uncertain. There is no need to spin out 
this analogy in order to suggest that it is necessary to combine the 
particular with the general in order to reach a full understanding 
of the actual process in its ongoing functionality. 

Obviously, in discoursing upon “the objectives of modern gov- 
ernment” one is primarily concerned with the general component, 
though restricted to the particularity of “modern” government. 
Whether “modern” governments—or as some would prefer to put 
it, the “modern” states—actually have general objectives different 
from other governments I shall not now discuss. Some would 
think so, and talk of freedom or human dignity or the classless 
society. In any case, it is this class of governments with which we 
are here concerned. The perplexing problem of typology of gov- 
ernment implied here we must leave aside, except to note that for 
many “modern” means “preferable,” or at least “preferable now.” 
I should like to avoid this value commitment at this point and 
suggest that by “modern” we mean government as it has been 
developing in the West since 1500, and including therefore the 
absolute monarchies of the seventeenth and ei hteenth centuries. 
raised by the industrial revolution, and that in turn would mean a 
good part of what is meant by economic development.” 

But what about the Soviet Union and similar regimes? Are 
their objectives to be part of our inquiry? Or are they to be 
considered “unmodern” governments? To put the question thus is 
to prejudice it, of course. Intentionally so. For it does not seem to 
me possible to exclude the Communist objectives from considera- 
tion without getting bogged down in ideological commitments 
which the analysis needs to be concerned with and face. It will in 


11. Robert T. Holt and John E. Turner, The Political Basis of Economic 
_Development (Princeton, 1966), esp. chap. 7. See also the general works on 


economic history, such as those of William Cunningham and Max Weber. 
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fact become apparent that quite a few of the general objectives of 
modern government, industrialization for example, are shared by 
the Communist and the Non-Communist world. We are not mak- 
ing our task easier by including the Soviet Union among modern 
governments, but we will make the results more conclusive by 
doing it.” The equivocal nature of such terms as “democrati- 
zation” and “popular participation in politics,” will thereby be 
highlighted, and the limits of their applicability to advanced 
industrial societies forced upon our attention. Is America more 
democratic now than a hundred years ago? Yes and no. Negroes 
have greater equality in 1967 than in 1867, but both Negroes and 
whites have lost in political participation with the agglomeration 
of ever greater masses in the vast urban combines of our great 
metropoles. Will the country be more democratic in the year 2000 
than it is now? Who would dare to predict? Yet in all kinds of 
respects it will be further “developed.” 

A British philosopher writing about “purpose” said recently 
that “when we turn to consider what can usefully be said about 
the purpose of the state we are not seeking any single self-evident 
axiom from which ail else can be derived or an all-embracing 
principle that determines our political obligation.” And he adds 
significantly: “Nor are we reading into the question the assump- 
tion that an answer must exist in the form of a comprehensive 
phrase applicable to all states at all times and solving all practical 
issues.’ Yet, he then proceeds, starting from Aristotle, to develop 
the notion of the “good life” as a sort of introductory answer. He 
at the same time excludes the idea that the “state” is an end in 
itsel/—an idea which is more readily agreed to, when we talk of 
government rather than the “state.” The good life and the related 
notion of happiness as the ultimate end of government are not 
really answers to our inquiry; for the further question immedi- 
ately imposes itself: which life is good? and what makes a person 
happy? On the answer to these questions the greatest difference 
of opinion has existed throughout the ages between individuals as 

12. C. J. Friedrich and Zbigniew K. Brzezinski, Totalitarian Dictatorship and 
Autocracy (2nd ed. rev.; Cambridge, Mass., 1965). 


13. H. R. G. Greaves, The Foundations of Political Theory (new ed. rev.; 
London, 1966), p. 42. 
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well as groups and nations, so that I am inclined to exclude both 
the good life and happiness from the objectives of a government; 
it is more correct to speak of a community's values, interests, | 
beliefs as molding a government's policies, as it pursues the basic 
and ever-recurrent objectives that will presently be discussed. 
For if the government helps the community and its members to 
secure those satisfactions which they seek, they will be happy 
and leading a good life. Actually, of course, philosophers from 
Aristotle to Spinoza, and Confucius and Budda not excepted, 
have insisted that the good life is the life they liked, the life of 
thought and contemplation and the discussion with men of equal 
disposition. Where people have achieved some measure of effec- 
tive self-expression and of participation in the basic decisions of 
politics, they have rarely, if ever, insisted that their government 
spend its resources for the purpose of making that kind of good 
life possible (though, if such introspectionists have been pre- 
pared to do some teaching, people have been willing to support 
them up to a point). 


III 


If then, the good life and happiness won't do as objectives of 
modern government, and if it is agreed that no single principle 
can be said to provide the summum bonum, the highest good that 
men expect from their government, what is the plural congeries 
of objectives that comparative historical and anthropological in- 
quiry discloses as the recurrent goal of political orders as we 
know them? Many years ago, I worked out, by comparative 
analysis, what these purposes or objectives have been for the | 
great national states of the West.” I found four such recurrent 


14. Carl J. Friedrich, Constitutional Government and Democracy (new ed.; 
Boston, 1908), chaps. 34: Karl W. D hh dasa fst sapearimation 


the reduction 

e has em (I at oO 
analysis these turn out to imply capacities for learning, self-steering, ad self-con- 
trol. See his Nationalism Tinply Social Communication (rev. ed.; Cambridge, Mass., 
1966), pp. 72-85, and The Nerves of Government (rev. ed.: New York, 1966), 
pp. 110-113, 124-127, 247-256. 
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objectives: (1),security and te -(2) the reduc- 


tion of external friction, (3) prosperity and (4) the reduction of 
internal friction. It is misleading at best to speak, in line with 


present usage, of “conflict” instead of “friction,” for I believe that 
the government's objective starts at an earlier phase of divergent 
individual and group interests, values, and beliefs, and that 
therefore the term “friction” more accurately reflects the recur- 
rent objective. It will, of course, be observed that these objectives 
as then demonstrated in terms of the historical record at hand 
resemble “ends of the state” as expounded by political philoso- 
phers in the past, but usually, as already pointed out, in terms of 
making one of these objectives paramount. Thus Hobbes, in 
stressing self-preservation and self-defense, insisted upon the 
priority of the first objective, while St. Augustine and much of the 
Christian tradition, in focusing on peace, assigned to the second 
and the fourth, but usually the fourth more than the second, the 


ruling priority. The fourth objective, more conventionally re- 
ferred to under the term te to Plato and a long 





Tine of thinkers inspire by im to be the dominant objective. It 


may seem strange to some that I identify the reduction of internal 
friction with the search for justice, but as I have explained else- 
where, justice in the political perspective of the just political act 
is based upon the comparison of alternative courses and the 
preference of that course of action which provides equal treat- 
ment in terms of the values and beliefs prevalent in a particular 
community. Or, to put it another way: an action may be said to 
be just, and hence likewise a rule, a judgment, or a decision, when 
it is based upon a comparative evaluation of the persons affected 
by the action, and when that comparison accords with the values 
and beliefs of the community.” That community may be as com- 
prehensive as all mankind, or it may be as small as a family or a 
friendship. If all men acted justly in this sense, or if the govern- 
ment could bring it about that they do, then complete internal 
peace, that is to say a frictionless community, would be the result. 

15. Cf. Friedrich, Man and His Government, chap. 15 and pp. 251 ff., where it 
is shown that this position is not identical to but quite distinct from that of 


Aristotle. See also C. J. Friedrich, Transcendent Justice: The Religious Dimension 
of Constitutionalism (Durham, N.C., 1964). 
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To approximate such a halcyon state of affairs is one of the major 
efforts of all governments. It may be a good thing that they 
cannot succeed.”® 

Before the analysis of these four basic objectives is carried 
further, three other ends of a political order which have played a 


great role in the past discussion of the “ends of the state” need be 
adde: [: order, equality, and freedom, Why did these not figure as 
objectives in the general empirical analysis just briefly reported? 
The answer is easiest in the case of order; for if we speak of the 
objectives of a political order, as I have done, and thereby avoid 
the speculative and metaphysical aspects which the term “state” 
traditionally is associated with, it is evident that to include order 
among these objectives is a petitio principii, as the logicians call 
it, even a tautology; for an order is presupposed, or seems to be. 
But could it not be that while the political order is indeed 
assumed, the term “order” might refer to the social order in 
general, and then it would be meaningful to say that it is an 
objective of the political order to extend order to the remainder 
of the society “framed” by this political order? This is very true. 
But on closer inspection, it will be found that in this sense “order” 
largely coincides with what has been called the reduction of 
internal friction, and the related value of justice in the political 
sense as described above. For if all are treated justly in the sense 
of “to the equals equally’—the Roman law stated it in a famous 
(Troic) triad as honeste vivere, neminem laedere, suum cuique 
tribuere (to live properly, to hurt no one, and to give to everyone 
what is his )—then perfect order would prevail, provided quality 
is understood in the sense provided by the community’s values 
and beliefs.” 

These propositions have already squarely raised the related 
problem of equality; they have suggested that equality, like 
order, is a corollary of justice, that is to say of the objective of 


16. That point was well made in Harlan Cleveland (ed.), The Promise of 
World Tensions (New York, 1961), especially W. Arthur Lewis, “The Emergence 
of West Africa,” pp. 87-94, and Ralph J. Bunche, “The Emergence of the 
American Negro,” pp. 95-100. 

17. Cf. Friedrich, Man and His Government, chap. 19, where the value of 
disorder is demonstrated, and the relevant literature given. 
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reducing internal friction. But the argument does not end here. 
For in a community of rapidly changing values and beliefs, such 
as those the industrializing societies of Europe’s eighteenth cen- 
tury were composed of, the issue of equality becomes controver- 
sial. The inbuilt dialectics of an equality which depends for its 
assessment upon what or whom a community considers equal was 
well put by Orwell’s Big Brother Pig who in a famous quip 
replied to the complaining horse: “We are all equal, but some are 
more equal than others.” The seeming absurdity of the remark 
hides a profound truth. For the expression “more equal” is para- 
doxical only if a radical equality of all with all in everything is 
posited as both possible and desirable.” If that chimera is ex- 
cluded, and to realize equality is seen as the task of “giving to 
everyone what is his” in terms of the values and beliefs in the 
actual community, then it is part of the task of rendering justice 
as defined. To give a concrete illustration, one might take the 
racial issue in the United States. To give the Negro greater 
equality with the whites, in the sense of desegregation of schools, 
restaurants, hotels, and of participation in elections, means to ren- 
der him justice; for the values and beliefs of many Americans, as 
well as the rest of the world community having changed dramat- 
ically in connection with the liberation of African Negroes from 
colonial rule,” the former treatment of Negroes could no longer 
be endured. It was, of course, always at variance with the formal 
law; for the constitution at least since the fourteenth amendment 
made no distinction between races but provided simply for the 
equal protection of the laws. The gap between the formal and 
living law became so glaring after the Second World War—val- 
ues and beliefs having changed—that quite naturally the highest 
court of the land found itself obliged to close it. Negroes are not, 
of course, and will not be for quite some time fully equal to 


18. Cf. Carl J. Friedrich and John W. Chapman (eds.), Justice, Vol. VI in the 
Nomos series (New York, 1963), esp. the essays by Richard McKeon, “Justice and 
Equality,” pp. 44-61, and John Rawls, “Constitutional Liberty and the Concept of 
Justice,” pp. 98-125. 

19. Among additional factors are the excesses of racial discrimination practiced 
by Hitler and his regime and the pressure of ideological conflict in the cold war. 
For an overview, see C. J. Friedrich, “Rights, Liberties, Freedoms: A Reap- 
praisal,” American Political Science Review, LVII (1963), 841-854. 
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whites; but they are more equal than before. Similarly women are 
politically more equal—and not only in the United States, but in 
many countries—than they formerly were.” 

These egalitarian trends were not significantly at work, how- 
ever, in the seventeenth and eighteenth centuries; hence their 
thrust does not appear and they do not provide a major objective 
for modern governments until later in the nineteenth century. Yet 
the monarchs and their mercantilist-cameralist advisers, the Ce- 
cils, the Colberts, and others, were egalitarians of sorts, they had 
to be in their fight against the remnants of a feudal order and the 
aristocratic privileges of a nobility little interested in the new 
developments of industry and commerce. Just the same, the egal- 
itarianism of these great ministers of economic development was 
a secondary motivation, not a primary concern for political equal- 
ity as such.” 

There remains the problem of freedom or liberty. For most 
liberal thinkers on politics from Locke to Kant, the core objective | 
of a political order is to make liberty possible, in the sense 
of allowing everyone complete freedom, as long as that freedom 
is compatible with everyone else’s freedom.” These freedoms of 


20. Curiously, the democratic and egalitarian Swiss electorate (in its majority ) 
still refuses to grant women the right to vote; this testifies to the stability of the 
Swiss social order. See George A. Codding, Jr., The Federal Government of 
Switzerland (Boston, 1961), pp. 58—6o. 

21. See Friedrich, Constitutional Government and Democracy, chap. 5, and 
Wermer Sombart, Der Moderne Kapitalismus (5th ed.; Munich and Leipzig, 
1922), Part I, Vol. I, pp. 334 ff. Huntington, basing his discussion on the concept 
of “modernization” which we have avoided here, believes he can distinguish three 
distinct patterns: Continental, British, and American. See Samuel P. Huntington, 
“Political Modernization: America vs. Europe,” World Poiltics, XVIII (1966), 
378-414. 

22. The famous formula of Kant is that the autonomy of the will is the supreme 
principle of morality, and that hence “every action is right according to whose 
maxim the freedom of everyone can co-exist with everyone else’s freedom accord- 
ing to a general law” (Immanuel Kant, Metaphysical Elements of Justice, trans. 
John Ladd [Indianapolis, 1965], p. 35). This idea is elaborated further in 
Friedrich’s introduction to The Phar y of Kant: Immanuel Kant’s Moral and 
Political Writings, ed. Carl J. Friedrich (New York, 1949 and 1951). Locke, on 
the other hand, in the great scholastic tradition, stressed reason; in a “state of 
perfect freedom” men are free “to order their actions and dispose of their 
possessions and persons as they think fit, within the bounds of the law of nature, 
without asking leave or depending upon the will of any other man.” The last 
phase suggests, of course, autonomy, but it “is grounded on his having reason, 
which is able to instruct him in that law he is to govern himself by . . .” (Second 
Treatise, paras. 4 and 63). For practical purposes, the two positions are very 
similar. 
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men from interference by others, including their government, are, 
however, in the longer perspective only a different way of puttin 

the problem of justice and equality. Clearly, the non-compatibi 

ity of each man’s actions with those of other men is the source of 
the frictions and tensions which it is the objective of a govern- 
ment to reduce. What therefore appears as justice, when looked 
at from the point of view of whether men are treated in accord- 
ance with consensual equality, appears as freedom when the 
question is focused upon whether they act in accordance with 
their individual preferences. It makes, of course, a good deal of 
difference whether the task of reducing frictions is primarily 
looked at in one of these ways or another, but when the proble 

is that of the objectives, and hence the tasks and functions of a 
government, this difference is of secondary significance. Here 
again it is important to recognize that in the political perspective 
the problem is one of more or less. The question is not, as is so 
often suggested in political oratory and semantic discourse, 
whether men are free or not, but rather whether they are more or 
less free. Related to that is the question of the respects in which 
they are free. For men are never entirely free, nor do they want to 


| be.” 


The problem of freedom might at this point be laid aside, but 
for the challenging issue of the several dimensions of freedom. 
These dimensions are three: there is the freedom of independ- 
ence that our preceding remarks were focused upon, the freedom 
of participation which became of predominant concern in the 
democratic age, and the creative freedom of political innovation. 
Innovation based on invention is distinct from choosing and be- 
yond effective prediction. We cannot here go into the many 
fascinating issues connected with this dimension of freedom; I 
have done so elsewhere. But it is important, especially for anyone 
concerned with development, to recognize the distinctiveness of 
this dimension of freedom. There is obviously a very great differ- 


23. Friedrich, Man and His Government, chaps. 20-21. See Mortimer J. Adler, 
The Idea of Freedom, Vol. I (New York, 1958), Vol. II (New York, 1961); 
Michael Polanyi, The Logic of Liberty (London, 1951), who overstresses com- 
mand as an aspect of liberty; Felix E. Oppenheim, Dimensions of Freedom (New 
York, 1961); and Carl J. Friedrich (ed.), Liberty, Vol. IV in the Nomos series 
(New York, 1962). 
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ence between choosing between alternatives that are known to 
exist and discovering new alternatives. This dimension cuts 
across the other two dimensions, as both the freedom of inde- 
pendence and that of participation may involve innovation. But 
leaving this complex problem aside until later, it seems to me 
important to face the implications of distinguishing the two free- 
doms of independence and participation—at times inaccurately 
referred to as “freedom from” and “freedom to.” The freedom of 
independence which is the freedom of being protected against 
interference by others, but more particularly the government, has 
had primary importance for the developing countries in com- 
munal terms.” Not the freedom of the individual but the freedom 
of the tribe or native political community has preoccupied the 
thoughts of these emergent nations. As their independence is 
achieved, it merges with the first objective, as stated at the 
outset, namely that of security, as it is their tragedy that in the 
nuclear age they can only do so within limits. The individual's 
freedom of independence, on the other hand, is for most of them 
subject to the kind of paternalism that Plato expressed so dramat- 
ically when he declared that “it is better for every man to be 
ruled by divinity and insight,”° and “the principle is this—that 
no man, and no woman, be ever suffered to live without an officer 
set over them, and no soul of man to learn the trick of doing one 
single thing of its own sole motion... . .”” Bills of rights may be 
included in the constitutions; they are not often part of its living 
context. In the rising national states of Europe the situation was 
similar. The main defenders of “rights” were noblemen who 
sought to protect their traditional privileges against the “state,” 
which certainly was not concerned with such freedom until the 
Enlightenment. This part of freedom was not an objective at all. 

Nor was the freedom of participation which properly belongs 
to the democratic age. Goethe’s quip, “Majority is nonsense; 
intelligence is the possession of the few,” expressed the general 


24. On innovation as a characteristic of political development, see Braibanti’s 
chapter in this volume, pp. 66-77. 

25. Plato, The Republic, trans. A. D. Lindsay (New York, 1950), p. 590; 
contra Sir Isaiah Berlin, Two Concepts of Liberty (Oxford, 1958), who suggests 
the exclusion of external group freedom from the discussion of liberty. 

26. Plato, The Laws, trans. A. E. Taylor (London, 1960), para. 942. 
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outlook even among quite a number of the Fathers at Philadel- 
phia, as we all know.” But even in the later nineteenth century 
this freedom of participation was an objective of parties, rather 
than of the government. It was partly ideologically motivated and 
partly stimulated by the competition for a majority: the enlarge- 
ments of the electorate were advocated in the hope of securing 
additional support for the party promoting such an extension. 
Since these enlargements had, in the end, to be effectuated by 
legislation, they can, of course, in this limited sense, be called 
objectives of the government. 

In this connection one final major point needs to be made. 
There has been a widespread assumption that it is a major, if not 
the major, objective of modern government to “maximize” free- 
dom (including participation). Little thought has been given to 
the limits which the dialectics of freedom itself imposes. Some of 
the most bitter controversies of the present time are due to a 
failure to understand the interdependence of the two kinds of 
freedom.” They cannot be indefinitely expanded at the same 
time. When the freedom of participation is increased (not by 
adding to the persons participating, but by adding to the number 
of fields to be covered and hence of decisions to be taken) the 
sphere of independence is thereby reduced. The problem of max- 
imizing freedom ought therefore to be seen as that of balancing 
various freedom claims against each other. The maximizing of 
freedom is often acclaimed as the self-evident goal of democratic 
societies. Experience has taught, however, that it is an error to 
suppose that the majority of citizens in existing real political 
orders desire a maximum of freedom. Classical liberalism simply 
assumed it;” in point of fact, human beings desire a minimum _of 
freedom, rather than a maximum. All men enjoy making some 
free choices, but only the unusual man desires to be as autono- 
mous as possible. Most men exhibit a decided preference for 
values other than freedom. When opportunity for participation is 
provided, they do not participate, and when chances are given 


27. Clinton L. Rossiter, 1787—-The Grand Convention (New York, 1966), esp. 
pp. 63-64, 242-243, 262-263. 

28. This is further developed in Friedrich, Man and His Government, pp. 
360-362; cf. also Oppenheim, Dimensions of Freedom, pp. 163-166. 

29. John Stuart Mill, On Liberty (London, 1859), passim. 
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for private activity, they do not engage in it.” Anatole France, in 
a well-known barb, commented on the freedom of all rich and 
poor to sleep under the Seine bridges; what he meant was that 
bread was more important than freedom to the hungry man. This 
view is usually contested by the well fed, including labor leaders. 
Many men seem to prefer to have most decisions made for them, 
and practically all men prefer to have some decisions made for 
them. What holds for decisions holds equally for other behavior. 
There is much empirical evidence to support this proposition. 
Modern governments whether autocratic or democratic have not 
had as one of their major objectives to maximize individual free- 
dom, though from time to time the increase of such freedom has 
been a goal. The extent to which the members of a political 
community are independently free and participants in its govern- 
ing is an important question regarding any political order. But it 
is not possible to say that freedom has been a major objective 
except in that very general sense in which freedom is identified 
with power or coincides with the reduction of friction by the 
guarantee of consensual justice. 

We have now cleared the ground for a further consideration of 
the four primary objectives of modern government: security, re- 
duction of external friction, prosperity, and reduction of internal 
friction. ‘ie a a Pa 





IV 


The four primary objectives, often spoken of simply in terms of 
the political processes by which they are pursued, namely the 


: military, diplomacy, legislation, lanning, administration, and the 


—<—$—<——————___ 
judiciary, each constitute a major field of governmental activity. 
—— 


go. David Riesman, The Lonely Crowd (New Haven, 1950). Riesman sets off 
the autonomous man as the norm of the superior man. His popular distinction is 
between three kinds of other (lesser?) men into tradition-directed, inner-directed, 
and other-directed. These are neologisms for men motivated primarily by custom, 
conviction, or sociability who evidently are less free than the autonomous man 
who will act on the basis of rational reflection and free choice. See also David 
Riesman, Individualism Reconsidered (Glencoe, Ill., 1954), pp. 287, 311-319, esp. 

e essay, “The Saving Remnant: An Examination of Character Structure,” pp. 
99 ff. Kant, contrariwise, made the mistake of assuming that all men seek 
autonomy; see C. J. Friedrich (ed.), The Philosophy of Kant (New York, 1949), 
pp. 187 ff., 225 ff., xxvi ff. 
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As we pointed out earlier, it is not admissible to consider one of 
these objectives as clearly possessing priority over the others, 
althg gh this has often been done, especially regarding the first. 
But’ Security (and the territorial expansion which becomes so 
often associated with the search for security) is often neglected 

in the search for peace or prosperit , as well asFustice. Logic, 

especially a logic based upon Hobbesian or Freudian psychology, 

might indeed argue that men are necessarily giving priority to 

their survival. But the actual facts do not support this logic. 

Experience shows that humans readily risk survival for all kinds 

of objectives which are dearer to their hearts than life: give me 

liberty or give me death or, in modern terms, I'd rather be dead 

than red are typical.” 


Since there is then, no clearcut precedent for a “hierarchy” 

_/ among these basic objectives, the problem is for ‘political com- 
unities to resolve conflicts between them, when they appear. 
dealing with such conflicts, and it is evidently not our task here to 
resolve this problem. It is merely mentioned in order to make 
clear that a presumption in favor of any one of them, such as 
parliamentary or constitutional democracy, puts, in a sense, the 
cart before the horse. The development of modern government 
does, however, suggest that what Max Weber called a rational-le- 


gal order has certain distinct advantages. The regularity which 
the operation of government according to law provides suits th 
more highly developed industrial system siich ener ene 
itrarily discretionary, that is to say, hit-or-miss_s The 
key instrumentalities oF such a rational- Tea system are a devel- 


i) ee ed_bureaucrac (including a separate judiciary a separate judiciary) and a suitable 


G@ systencobuepresen Sent > a a 
Oe et Liberté ( 5th ed.; Paris, 1955), who lived such a 


choice is very interesting on this point, but in fact all tragedy i is built on it. 

32. Huntington has pointed out that “rationalization, integration, and democra- 
tization . . . commonly appear in definitions of political development,” but that 
“the characteristic ... most frequently emphasized . .. is mobilization, or 
participation.’ ’ Cf. Samuel P. Huntington, “Political Development and Political 
Decay,” World Politics, XVII (1965), 388. In this connection he refers to Daniel 
Lerner’s The Passing of Traditional Society (Glencoe, I., 1958), for the proposi- 
tion that modern society will be a “participant society,” a view for which Almond 
and Verba, The Civic Culture, also are adduced. It does not seem in keeping with 
Max Weber’s broad conception to contrast the rational-legal bureaucracy with a 
production rationality; for what Weber had in mind was surely the cameralist 
bureaucrat who was very much a planner of production. 
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The experience that security is not necessarily the primary 


objective of a modern government does not mean that it is not a 
primary objective, and one that may have serious consequences 
fara comity’ political and economic development. For the cost (7) 
_of adequate security is very high, both in terms of the actual cost — 


of a military establishment and in terms of the danger which such 
a military establishment on account of modern weapons creates for 


these emergent nations.” How great a handicap these security 
objectives create can be seen in a number of cases where the need 
for these expenditures has slowed the development that the pre- 
ceding colonial regimes were able to foster. We have no adequate 
comparative figures, but the loss must be quite serious. How great 
an advantage it therefore can be to have the security taken care 
of by another government is manifest in the case of Puerto Rico, 
where that entire cost is borne by the United States; this advan- 
tage is, to be sure, counterbalanced by the obligation of Puerto 
Ricans to serve in the armed forces of the United States—they 
are, after all, United States citizens. It raises, however, the ques- fy 













tion whether some developing countries might not be well ad- Wense? > 
vised to take care of their ity Wek ee 
( e noted in passing that the German Federal Repub} Cae*s" 
lic’s so-called economic miracle and hence its economic develop\ ite J 
ment was to no small extent made possible by the fact that for they. 
crucial first decennium its security needs were largely taken care ee 


of by the United States.) The vigorous interest of the developing 
countries in the United Nations, though admittedly also due to 
other and even personal considerations of prestige, etc., is no 
doubt in part motivated by the fact that the United Nations offers 
an alternative security arrangement very much cheaper than a 
military establishment. A really effective international police ? 
force should be seen in this perspective. ; : 
But besides the foregoing, there are other serious dangers 


33. John J. Johnson (ed.), The Role of the Military in Underdeveloped 
Countries (Princeton, 1962), especially the studies by Edward Shils, Lucian Pye, 
Guy Pauker, and Johnson himself. Cf. also Samuel E. Finer, The Man on 
Horseback: The Role of the Military in Politics (New York, 1962); Morris 
ee The Military in the Political Development of New Nations (Chicago, 
1964). 

34. Harry Eckstein (ed.), Internal War: Problems and Approaches (New York, 
1964); see also B. M. Russett and H. R. Alker, Jr., World Politics in the General 
Assembly (New York, 1965). 
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which an independent military establishment represents in any 


Afory political community that has not yet acquired any broad consen- 

ops sus on its regime and national loyalty. The large number of 
military coups and smecquentauipeat:  a 
ments testify to the reality of this “cost” of security under devel- 
opmental conditions.” It is therefore clear that in this perspective 





connection I should like to add that the propensity to expansion 
which was so markedly a trait of the development of the modern 
state in the Western world and has been so poignant a feature of 
the Soviet Union and Red China, if not of the smaller Communist 
states, would likewise under such arrangements lose some of its 
trenchancy. The present situation is in this respect anything but 
reassuring, especially in Africa. In some of the rest of the under- 
developed world (e.g., Indonesia, Egypt, Paraguay ) expansionist 

tendencies have also been manifest and in fact growing.” 
What has just been said leads immediately to a consideration 
V\ of the second primary objective, namely the reduction of e a 
frictions, or more conventionally and broadly put, peace.” Peace 
has as much been an objective of the modern state as territorial 
security and expansion. There have of course been exceptions. 
Rulers when placed in absolute control have recurrently reverted 
to war as an intrinsically desirable state of affairs, seeking con- 
quest and glory. But it is characteristic and for our present pur- 
poses decisive that such men have been the exception rather than 
the rule, and that they have found it desirable to wrap up their 
= aggressive actions in arguments which protest their desire for 
peace and security. No one can read the diplomatic documents of 


35. See especially Finer, The Man on Horseback. 

36. See the works cited in n. 33 above and Nadav Safran, The United States 
and Israel (Cambridge, Mass., 1963), esp. chaps. 15-16. According to Facts about 
Israel (Jerusalem, 1966), 31.6 per cent of the national budget went for “security, 
special budget and reserve.” 

37. Friedrich, Constitutional Government and Democracy, chap. 3. See also 
Ludwig Gumplowicz, Rasse und Staat (Vienna, 1875), who argued that race 
conflict was a “law of nature,’ and Gustav Ratzenhofer, Wesen und Zweck der 
Politik (Leipzig, 1893), who expounded the notion that expansionism was inher- 
ent in political organizations (states). See also Raymond Aron, Paix et Guerre 
entre les Nations (Paris, 1962). 
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the seventeenth and eighteenth, and even more of the nineteenth, 


centuries without being impressed by the fact that as the particu- 


lar state becomes modern, as its operations become rationalized 
and _subject to legal rules, the reduction of external] friction be- 


comes_a primary objective of the government. What stands be- 
pani iss under modern conditions, more to gain than to lose 
from the maintenance of peace. This general trend has actually 
been repeatedly interrupted by atavistic relapses into war. Feu- 
dal survivals in outlook and personnel combined with revolution- 
ary thrusts to produce wars as did the Intensification al compet 
tion for trade_and colonies—honor and prestige often being 
pleaded in extenuation. But the slow evolution of ever more 
elaborate rules for the conduct of international relations embod- 


ied in a law based upon custom and convention testifies to the 
This trend is closely associated with the ever clearer realization 
of what it takes to achieve prosperity, the third primary / objective, Z ) 
under technically advancing conditions such as*were associated _ 
with the industrial revolution. A very interesting argument has 
recently been set forth in support of the contention that the 
government actually has little to contribute to this development; 
indeed, the argument is to the effect that the “take-off” of in- 
dustrial_development is ffeilitated by 2_government which i acilitated by a_government_which is 
ill-equipped to play a major role in starting the development. The 
argument is based upon a comparative evaluation of economic 
development in France, China, England, and Japan and is pre- 
sented with all due caution about empirically derived 


hypotheses.” But in spite of this evidence it would seem that 
such past experience with relatively autonomous systems is apt to 


38. Friedrich, Constitutional Government and Democracy, chap. 4. See also D. 
J. Hill, A History of Diplomacy in the International Development of Europe (3 
vols.; New York, 1914); in Vol. III he gives significant analyses of retrogressions 
by Louis XIV (pp. 282 ff.) and Frederick II of Prussia (pp. 537 ff.). 

39. Holt and Turner, The Political Basis of Economic Development, esp. pp. 
294 and 307, where they state: “A government (particularly a central govern- 
_ment) that_does not contribute signtRoanthyto-The satistacton- of the adaprive— 
functional requisite 1s a prerequisite Tor take-off” Sombarts analysis contradtets 
Folt and-Turner; take his striking statement, modern government emerged from 


the silver mines of Mexico and Peru and from the gold mines of Brazil.” 


128 Political and Administrative Development 


be misleading. Furthermore, the category of take-off itself is 
dubious. Economic development in England and France was 


decisively stimulated by the competition, that is to say the power 


struggle, precipitated by the discovery of gold and silver by the 
Spaniards in America. This discovery enabled them to organize 
and finance professional armies which won the battles that gave 
the house of Hapsburg predominance. The impact of this devel- 
opment was seen by Werner Sombart_as the decisive factor in the 
dovelopment of the modem state" Foreign ai ie pment of the modem state,” Foreign aid may well be 
playing a comparable role as the precipitating factor. ; 
~ The policies associated with mercantilism and cameralism— 
the increase in wealth He cnt goa, the eft fo TVS 
large a balance of trade in one’s favor as possible, the stimulation 
of rade and industvies through the establishnen! aa 
stable money, acquisition of colonies even—all these were ori- 
ented toward achieving maximum prosperity and the fastest pos- 
sible development. They constituted fairly elaborate plans for 
such a development of prosperity. I say prosperity, rather than 
some of the more contemporary terms such as increased standard 
of living or full employment, because such expressions would be 
anachronistic for this period. They too were involved, and indeed 
achieved, but they were not the primary objective. 

Now it has been said, and by no less an authority than Eli 
Heckscher, and on the basis of the contemporary sources, that 
mercantilism was a_system_of power and that as such it was 


"primaril a SVS “forcing economic policy into the service of 
ower as_a in itself.” And he added that “the end was 


40. For a general work useful at this point, see Bert F. Hoselitz et al., Theories 
of Economic Growth (Glencoe, IIl., 1960), especially Spengler’s chapter, “Mer- 
cantilist and Physiocratic Growth Theory,” pp. 3-64, and Hoselitz, “Theories of 
Stages of Economic Growth,” pp. 193-238. The concept of “take-off” as a stage of 
economic development does not appear to have originated with W. W. Rostow, 
with whose work “The Take-Off into Self-Sustained Growth,” Economic Journal, 
LXVI (1956), 25-48, it is commonly genetically linked. The idea of take-off is 
derivative from the classic literature of economic history, especially from the works 
of Werner Sombart and William Cunningham. It is especially central to the work 
of Sombart, who shows much insight into the political dimension. See also Carl J. 
Friedrich, “Power, Authority, Legitimacy: Political Theory and the Problem of 
Developing Countries,” in Broclaags Institution, Political Theory and the Prob- 
lems of Developing Countries (Washington, 1968). 
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war.” This interpretation has been sharply contested by others, 
and what emerges from this discussion is that these modern 
governments moved away from “the end of war” as they became 
modern and that prosperity forged ahead as a primary objective. 
By the time Adam Smith came to challenge the mercantilist 
preconceptions, he did it explicitly in terms of economic advan- 
tage and industrial growth, in terms, that is, of general prosper- 
ity. By the middle of the eighteenth century the rational had won 
over the irrational urges, one might Say. 

Such industrial growth presupposed, however, that not only 
external but internal peace be secure. Hence the long-established 
concern of all governments with the reduction of internal friction, 
their fourth major objective, was reinforced by the new preoccu- 
pations. In all the developmental political orders it is being in- 
creasingly realized that effective adjudication of conflict requires 
objectivity and that such objectivity presupposes a substantial 
measure of independence. Hence the movement for an independ- 
ent judiciary gains ground in the course of these centuries as part 
and parcel of the development of a modern government. Gone is 
the feudal dream of a benevolent king sitting under his oak tree 
and dispensing justice. What had still been accepted by a Locke 
as “natural,” namely that the ruler should control the judges as 
part of the executive establishment, now is seen as inadequate; 
judges should be separate and separable. The Act of Settlement 
(1701) announces that judges shall hold office quamdiu se bene 
gesserint, and the great Montesquieu in the middle of the cen- 
tury, inspired in part also by what he had come to realize was the 
significant role of the parlement or high court in France, rational- 


ized this trend by proclaiming a separate_and_ independent 
judicial power to be a crucial feature of a “republican,” or consti- 


41. Mercantilism (London, 1935), II, 17. In a critical paper, “Power versus 
Plenty as Objectives of Foreign Policy in the Seventeenth and Eighteenth Centu- 
ries,’ World Politics, I (1948), 1 ff., Jacob Viner has persuasively argued that 
wealth as well as power was a prime objective of government, but he is wrong in 
thinking that men like Schmoller, Cunningham, and Heckscher disagree with him; 
they do, however, incline to think with Cunningham that the mercantile system is 
concerned solely with the pursuit of national power. See William Cunningham, 
ane Growth of English Industry and Commerce (5th ed.; Cambridge, 1915), Vol. 
I, Sec. 136. 
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tutional, system. Thus the fourth major objective of modern 
government, the reduction of internal Friction by the objective 
dispensing of “justice,” becomes clearly established. It has re- 
SWaned of Tecue Importance. What is so often misinterpreted as 
a “liberal” trend in the totalitarian world is actually an increasing 
practice of protecting the judicial establishment against arbitrary 
interference by the executive and all that goes with it.” 


This rapidly drawn sketch shows what have been and continue 
to be the major objectives of modern government. In view of the 


lack of any absolute priorities among the four basic objectives, 
In this connection, it would be interesting to explore which of 
these objectives has taken precedence under what conditions over 
others. For as we noted, the same government has at different 
times and different governments have at the same time given 
priority now to security, now to prosperity, now considered inter- 
nal friction and at another time external friction the more serious 
and pressing issue. Often an aggressive neighbor has forced the 
security issue to the fore, or an ideological upheaval has rein- 
forced the desire for territorial expansion. Both in themselves and 
broadly considered, and when subdivided and elaborated, such 
objectives of modern government may be (1) _spontaneously 


shared, (2) mutually supplementary, or (3) though conflicting, 
composed by appropriate fixed procedures. Any study concerned 


with how priorities are arrived at in specific constellations has to 
take these alternatives into account. There can be little doubt 
that_the_ politics ing countries will be shaped by the 
same foursome, and that hence the instrumentalities which have 
served_to put them into practice will have to be developed. But 
that is another story. The preoccupation with such instrumental- 
ities has, as we noted at the outset, characterized much develop- 
mental thought. The necessity of continually making choices and 
establishing priority among the possible major objectives makes it 

42. Friedrich and Brzezinski, Totalitarian Dictatorship and Autocracy, chap. 10, 
and Friedrich, Constitutional Government and Democracy, chap. 6. Cf. especially 


Harold J. Berman, Justice in the U.S.S.R.: An Interpretation of Soviet Law (rev. 
ed. enl.; Cambridge, Mass., 1963). 
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vital that the question of procedures be seen in its relation to the 
objectives. Space forbids a detailed examination of these proce- 
dures and the instrumentalities (institutions) employed to effect 
them. But it may not be without interest to explore briefly what 
“might be the basic features of a model political order serving the mn few. 
general objectives of modern government. Such a model may Wedel 
properly draw upon the experience of the past and thereby avoid I 
the astigmatic preoccupations with particular orders as they have 1 tu Ye. 
developed in the West. The developmental pattern is then defin- 
able in terms of such a model, rather than the general terms 
usually employed, such as “rationalization” or “mobilization.” 
In this general framework, what are the minimal requirements 
of a good political order as a functioning whole? While the 
problem is general, let us focus attention upon the national politi- 
cal community. There can be little question that at present none 
of the existing orders provides these minimal requirements. We 
are here primarily concerned with the developing countries. But 
let us not forget that the developed countries have serious diffi- 
culties too.'!Everywhere on earth men are at present dissatisfied 
three factors: 2Urift in isgovernment an €xcessive demand 
(rising expectations ), and a nmanageable situation brought on 
by technological developments. Situations vary, but everywhere 
there is decline in both authority and legitimacy of governments. 
Hence the specter of anarchy looms in many countries. In face of 
this mounting chaos, former systems of government provide no 
remedy. 


Three tasks of an effective politi order_appear a 
when past experience is taken into account: how™t6 transform a 





politic KC ommunity by a continuous process of internal renewal 
how to-plan the actions whi the meedsrof the community | 


require to be taken, 


ow to_carry out such plans and policies. 


43. That such a possibility exists is vigorously denied by William J. Siffin, when 
he writes: “Political development per se can never be programmed in the real 
world in a comparable fashion”—comparable, that is, to economic development; 
see Montgomery and Siffin (eds.), Approaches to Development: Politics, Adminis- 
tration and Change, p. 5. 
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These three core tasks no existing political system is able to fulfil 
at the present time. This failure is actually not as great as it 
appears; the false appearance is caused by the ideological claims 
advanced by both constitutionalism and totalitarianism (popular 
democracy) on behalf of their systems. While pretending to be 
optimal solutions, they fail even to be minimal ones. A minima 
solution to the problem as stated exhibits the following six fea- 
pectivery i tures; First, a government that can act effectively, that can take 
pe ite 7 ‘all the measures necessary to cope with the technological require- 
reotrount ments of survival, both economically and ere y including 


Alen d comprehensive planning. Second, some enforcible restraints upon 

Lethe ge: the overnment’s operations which will protect the participant 
jor M86 3108 Pp p P 

ie a) human beings sufficiently ig enable them to act as political per- 

ene | sons. Third, some operative participation of all adult and sane 

} Zé, | members of the community in the making of rules. Hence, fourth, 

ee a - general rules to express the“fore permanent shared values, be- 

ro4'atis ) | liefs, and_interests. Furthermore, fifth, a judiciary which will 

| interpret the rules and particularly define the terms of settlement 

| for disputes which may arise. Finally,several voluntary associa- 

| tions (parties) which can as organizations develop alternative 

| policy decisions and put forward alternative candidates for 

_ public office, and which will compete with each other in the 

determination of public business. 

Existing political orders exhibit one or more of these six fea- 
tures, but none all of them. Although this assertion cannot be 
elaborated upon I should like to use the remaining space to make 
some further comments on_two of the features just outlined. To 
take up the first and the last features jointly, the effective opera- 

{ation of a government under present conditions of a complex 
industrial society presupposes a_great deal of authority and Tegitiy 
macy; it cannot operate effectively by merely wielding power. 
The old saying about not being able to sit upon bayonets for long 
applies with particular poignancy. For if power is largely coer- 
cive, it fails to induce the many conforming activities which such 
an industrial society calls for. It is a formidable task which con- 


fronts present-day rulers: to acquire the vast power which in- 


Le b 


Objectives of Modern Government 133 


for, and yet to have it remain genuinely consensual. The rulers of 
fe teetectn res a dees ane very ply that the very 
development they seek to promote tends to undermine the rule 
they wield. Hence the continuous and earnest search for more 
effectively constituting their institutions of government. To pos- 
sess the capacity for reasoned elaboration of the grounds upon 
which the measures are based which economic (and military) 
development calls for, and to maintain the belief that they 
are entitled to rule, such rulers must organize voluntary support _ 
on_a large scale. [his kind of support is typically provided by 
parties, sometimes called movements to suggest a broader canvas; 
= Pe if only one such party is allowed, both authority and legiti- 
macy are put into jeopardy. The right to rule is then only ac- 
knowledged by the members of the party and its sympathizers. 
Seyeral parties are necessary; what is not necessary is that these 
several parties alternate in ruling the country, as was the case in 
the classical British and American systems of constitutional goy- 
ernment. It could there be the case, because national integration 
had already been achieved to a large extent; hence, as Lord 
Balfour once put it, they “were so fundamentally at one, that they 
could safely afford to bicker.” In the developing countries, the 
task of integration must be accomplished alongside that of eco- 
nomic modernization. One of the parties may, under such circum- 
stances, predominate over long periods of time and may be re- 
placed by another which did not in fact play a significant role in 
the past in opposing the ruling party. Indeed the eventual 
“changing of the guard” may come as a result of a split in the 
party ranks (as happened in the older systems). The predomi- 
nance of one party may be the result of the predominance of an 
individual with great inspirational power; it may be the conse- 
quence of great homogeneity in a part of the electorate; or it may 
be the result of a response to external threats. In any case, as long 
as competing parties are capable of protecting opposition ele- 


ments and thus restraining the power-wielders, the second mini- 
mal require is fulfil 


VeVi 
fee hve 


Jshit 24 


134 Political and Administrative Development 
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It would be interesting to pursue this analysis of our model 
further.“ Let me conclude, however, by way of a summary. After 
some general comments on the problems of objectives, goals, and 
values, and the utopian search for a “highest good,” I insisted that 
the problems of political develo t do not, in spite of the great 
variety of cultures, differ basically from the politics in mature 
term; for the objectives of riyraleaa government ¢ are universally 


(1) security, (2) external peace, (3) prosperity and (4) internal 
peace. Peace, we noted, is a poetic way of talking about the 


, reduction of frictions and tensions. We tried to show that addi- 
| tional objectives, such as “justice, 


29 «¢ 


freedom,” and “equality,” are 
all implied in the four basic objectives stated and are based upon 
/an examination of the actual operations of modern i 
_as it developed in the West, Some very general observations on 
the four basic objectives, including more particularly a reminder 
that developmental planning was at the core of mercantilism and 
cameralism, recurrently served as a reminder that these four 
objectives were continually in rivalry as well as interdependence. 
Only passing note was taken of the instrumentalities, such as the 
bureaucracy, or the judiciary, except for a concluding sketch of a 
model political order. Since nations in many of the developing 
countries have to be built—as once they had to be in Europe—it 
should be obvious to the historically minded political scientist 
that leadership is crucial. For all political development a “develo- 
per is needed,” but he need not be the formal chief, anymore 
than Richelieu or Cecil were. The need for such a person high- 
lights the fact that all_deyelopment, economic or other, is de- 


id _gndent upon political and governmental handling; for without without © 


44. See Friedrich, Man and His Government, chap. 35. 

45. Weidner has, in this connection, spoken of developmental (entrepreneurs 
(without, however, using this specific term). Edward W. Weidner, “Development 
Administration: A New Focus for Research,” in Ferrel Heady aide Sybil L. Stokes 
(eds.), Papers in Comparative Public Administration (Ann Arbor, 1962), esp. D. 
113. 
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Se be done. Taking all the 
oregoing into account, it seemed advisable to sketch a sober 
model of political development as a tentative operational plan for 
the achievement of government's persistent basic objectives. But 









(confused with the basic objectives themselves.\ Nor would it be 
justified to consider such a model, nor indeed its developmental 
setting, as altogether novel. When Plato wrote his Republic, he 
let Socrates sketch a pattern of communal development, leading 
from the city of pigs to that of men. When Aristotle, steeped in 
the developmental problems of biology, wrote the constitution of 
Athens, he sketched a developmental design for a Greek polis.” 
He believed, as had Plato, that he knew what the telos, the end or 
primary objective of man and government, was; hence he could 
be reasonably sure what the final form, to be achieved through 
sound development, should be. We are not as fortunate, and 
therefore all developmental designs are subject to continuing 
re-evaluation, as a communitys values, interests, and beliefs 
change and as governments must reinterpret their basic objec- 
tives in light of the community's evolution. 

46. Plato’s preoccupation with an ultimately static model has obscured his 


developmental concern; yet it is also quite apparent in The Statesman and The 
Laws, and the task of his Academy was to train “development administrators.” 
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Comment on 
“Political Development and the Objectives 
of Modern Government” 


Giovanni Sartori 


In the opening lines of his chapter Professor Friedrich notes 
that in the volume by Almond and Powell’ the subject of devel- 
opmental comparative politics is approached “so abstractly and 
formally that ends, objectives, and purposes are rarely discussed 
in terms of their content’—indeed, “not one of these words ap- 
pears in the index or in the table of contents” (pp. 107-108). It is 
readily apparent that the point can be generalized, that much of 
the current literature gives little place, if any, to a consideration 
of goals, ends, purposes, or objectives. Furthermore, a number of 
authors (in addition to Siffin, recalled by Friedrich in note 43) go 
into considerable pain to explain not only that the ends of politi- 
cal development cannot but also that they should not be stated. 

My first reaction is thus to ask: Why? Why is it that we are so 
inclined, if not eager, to eschew the issue of the objectives of 
government? 

Friedrich sets aside too swiftly, I feel, one of the major reasons 
for this. He asserts: “For gone are the days of the value-agnosti- 
cism of a Max Weber or a Vilfredo Pareto” (p. 109). Granted that 
the world in which Weber and Pareto lived is foregone, “value- 
agnosticism” is not. In fact, I would argue that the tide of value- 
fear and/or of value-phobia is mounting, and that the first reason 


that “objectives” are ignored, if not refused, is precisely that ends 


1. Gabriel A. Almond and G. Bingham Powell, Jr., Comparative Politics: A 
Developmental Approach (Boston, 1966). 
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are attributed to a normative theory of politics which, in turn, is_ | 


either considered extra-scientific, or value-biased, or both. The 
topic on which Friedrich boldly embarks raises, as such, the 
following preliminary question: is it true that objectives and 
goals do not belong to the “scientific” study of politics? 

In this form my question is hardly manageable and would lead 
the discussion astray. But the question has at least one important 
aspect, or sideline, which is very much in keeping with the 
Friedrich approach and helps us to place his thinking in perspec- 
tive. If the statement of ends, goals, and targets tends to disap- 
pear from the language of the observer (the political scientist), it 
surely remains central to the discourse of the living actors. In- 
deed, the living actors do seek and fight for ends that they call 
justice, freedom, equality, and the like. The query therefore is: 
how does such language of the observed relate to the language of 
the observer? 

Admittedly the foregoing query solicits the text of Friedrich, 
even though I hope to remain true to the “spirit” of his paper. In 
any case it should be acknowledged from the outset that I shall 
engage in the kind of discussion that Abraham Kaplan calls 
“reconstructed.” After all the real Friedrich can speak for himself; 
at best, and at most, I can deal with the “reconstructed Fried- 
rich.” 

Which are the “ends of the state,” as philosophers would have 
it? Friedrich (p. 116) brackets the recurrent basic objectives of 
any and all government (in the modern sense of the term) into 
four classes: (1) security and territorial expansion, (2) the re- 
duction of external friction, (3) prosperity, (4) the reduction of 
internal friction. Conceivably there is no end to the number of 
alternative classificatory schemes one could propose. However, 
while many scholars are inclined to invent schemes that bear 
little relation to the way in which the political man perceives 
politics, the strength of this approach is that Friedrich is con- 
cerned with deriving his categories from the “questions about 
which men fight” (p. 110). In fact, Friedrich argues at considera- 
ble length that his categories do incorporate and do account for 
the objectives that the living actors call “order,” “equality,” and 
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“freedom” (p. 117). And it seems to me that there is a distinct 
advantage in the “inductive” as against what one may call (for the 
sake of contrast ) the “inventive” method of framing the study of 
_ politics. 

The_inductive method calls upon us to derive the observation 
of politics (i.e., the language of the observer) from the reality of 
politics (as expressed by the language of the observed). This is 
hardly the case with the inventive method, which is dangerously 
conducive, therefore, to a science of “metapolitics” that loses 
sight of politics. Differently put, by flying as it were over the head 
of the inductive method we are exposed to the risk of building for 
ourselves an ivory tower. One may say that this is for the better, 
but I imagine that Friedrich would say that this is for the worse. 

The distinctive merit of Friedrich’s analysis is, then, that he 
skilfully and judiciously navigates between Scylla and the Cha- 
rybdis of the profession. He is aware of the danger of retaining 
the language of the living actors, but he is equally concerned with 
adopting a vocabulary that translates the language of the ob- 
served into the language of the observer. Indeed, I would say 


that Friedrich is prepared only to go as far as the problem of 
converting the teeta of RETR OER i anguage of science 
allows him _to_go. Ultimately—as I will suggest—this is why 


Friedrich refuses much of the structural-functional vocabulary-of- 
present-day political science. The extent of his concern with the 
“translation problem” is readily revealed by his care in showing 
that the notions of justice and equality can be subsumed under 
the fourth objective, the reduction of internal friction, and that 
also the problem of liberty can be reduced to a particular way of 
looking at justice and equality (pp. 117 ff). One may disagree, of 
course, with the “translation handling,” but what is more impor- 
tant is to note that Friedrich is painfully aware of a problem that 
is triumphantly neglected in the more recent developments of the 
discipline. 

Having expressed my appreciation for the method, my assign- 
ment requires me to express some dissatisfaction as well. When I 
compare the four objectives of government listed at page 116 
with the six features 0 
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“minimal solution to the problem” of achieving basic objectives of 
government, it strikes me that the second list contains more than 
a strict inferential derivation from the first list would permit. No 
doubt many reasons explain the difference between the two 


schemes. The first_is more abstract, more comprehensive, not 
operational, and_drawn from t at_national 
Western states, whereas the second scheme is more operational, 
JVEStern States ereas the second scheme js more Operationa 


elaborates present conditions, and makes particular reference to 
the developing countries. Yet my feeling remains that all these 


reasons do not suffice to fill the gap. 

Perhaps I part company from Friedrich when he states that he 
prefers to speak of “political order” to avoid “the speculative and 
metaphysical aspects which the term ‘state’ traditionally is asso- 
ciated with” (p. 117). My first comment is to note that, as a 
matter of fact, most of the time Friedrich speaks of “govern- 
ment.” My second comment is, consequently, while Fried- 
rich is right in pointing to the danger of(feification associated 
with the notion of “state,” he is not equally alert to the inherent 
ambiguity and looseness of the term “government’—if used 
alone. Personally I am inclined to use both state and government 
in contradistinction to one another—and even so I am still un-~ 
happy. In any event, if Friedrich dislikes “state,” I would have 
preferred him to use consistently “political order,” for in either 
case the point can be made that the concept is meant to include 
both the governors and the people who are governed. In this 
respect “government” is a tricky term, for it easily lends itself to 
being narrowly associated with those who govern. I am under the 
impression that Friedrich develops his argument less cogently 
than one would otherwise expect precisely because there is some 





“reason of state” and an all-inclusive consideration of the objec- 
tives of the whole community. 

At least, that is the best explanation I can provide for my 
inability to relate the initial scheme of page 116 to the “sober 
model” of pages 132-133. I would say, in fact, that while the first 
fourfold scheme basically represents the ends of government in 





(osci ation in his expositi tween the narrower and the 


broader meanings of government, that is, between an exclusive ~\ 
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the narrower sense (as perceived by the governors, by the 
power-wielders ), in the final scheme the emphasis shifts toward a 
broader consideration of the ends of government as perceived 
and desired by the governed, by the power addresses.| (Note in 
this connection: requirement 2, some enforcible restraints upon 
the government’s operations”; the formulation of requirement 3, 
which is not satisfied by the mere existence of “rules” but de- 
mands “operative participation of all” in their making; and partic- 
ularly requirement 6, “several . . . parties” which compete, not 
the single mobilizational party. ) 

If the foregoing is correct, it also helps to explain why I am 
reluctant to follow Friedrich throughout in part of his translation 
handling. To say, for instance, that the “search for justice” can be 
reduced to the objective of “reducing internal friction” or to 
imply (as I read Friedrich at page 117) that _“justice” corre- 






sponds _to the activity_of the “judges” is_fair_enoughia the 

uction is too-strong if we are referred to what justice means in 
the language of the living actors, and thereby with reference to 
the broader context of the objectives of the governed. 

In a similar vein I suggest that while Friedrich is quite right in 
making the point that “human beings desire a minimum_of free- 
dom, rather than a maximum” (p. 122), he is conceding at the 
same time too much and too little when he concludes that free- 
dom, rather than a maximum” (p. 122), he is conceding at the 
the sense in which it “coincides with the reduction of friction by 
the guarantee of consensual justice.” lo 
of governors, for in this narrow context the straightforward argu- 
ment could be that the freedom of the citizens (freedom of 
independence) is not an objective. Too little in the perspective of 
the governed, for it seems to me that-ow the basis of the afore- 
mentioned conclusion the requirements 2 and 6 of his scheme 
cited above (p. 132) would not be adequately supported. 

Returning from some petty details to the essential, the second 
major contention of Friedrich is that there is “no clearcut prece- 
dent for a ‘hierarchy’ ” among the basic objectives of government 
(p. 111). Since I can only agree with this conclusion, let me 
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suggest that the issue could be developed further by distinguish- 
ing between a hierarchical scale among ultimate goals on the one 
hand and, on the other hand, a procedural precedence among 
ends that are also the necessary means for the attainment of 
ulterior (not superior ) ends. Kor instance, the survival of a state 
can be sai take precedence over the reduction of internal 
friction; or it can be argued that liberty of independence is 
procedurally a sine qua non condition of freedom of participa- 
tion. (This is not to deny the “interdependence” of these two 
freedoms on which Friedrich rightly lays the stress, but to specify 
an essential aspect of such interdependence. ) 

Of course, it is unfair to ask Friedrich for more than he already 
manages to provide in some thirty pages—indeed a brilliant tour 
de force, if one is reminded of the range and intricacy of his 
assignment. Yet I make the suggestion because I feel that his 
major conclusion that the problems of political development do 
not differ basically from the politics in mature societies would 
earciioreed by Showing that means-ends relationships and the 
related procedural priorities are necessarily the same—if these 
priorities are correctly stated—for all societies at all times. How- 
ever that may be, I certainly share Friedrich’s feeling that we 
have gone too far in emphasizing the uniqueness, the novelty, and 
the unpredictability of the ongoing processes of so-called political 
mo ernization. 

In particular I bow to the masterful manner in which Friedrich 
makes the point, throughout his chapter, that governments—re- 
gardless of whether they are under- or overdeveloped—do pur- 
sue persistent, basic objectives, and that these objectives not only 
are “worthy of exploration as a vital part of comparative politics,” 
but also are “capable of being so explored.” The last sentence 
brings me again to Friedrich’s method, and precisely to the ques- 
tion, How can ends be explored? 

If I understand Friedrich correctly, ends (and even values) 








lend themselves to.empirical exploration if historical evidence 
is subjected to the treatment that John Stuart Mill called “inverse 


deductive method.” It is precisely because Friedrich applies this 
method that his categories differ from the categories alamode of 


fee 


» 
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the so-called structural-functional approach. Indeed the dissatis- 
faction of Friedrich with the Almond- -type vocabulary is a persist- 
ent theme of his writings. In the chapter under cross-examination, 
“political tradition” is preferred to “political culture,” declared a 
vague concept (p. 112 and n. g); “socialization” is declared a 
mistaken way, often enough, of speaking of education (p. 112); 
and Friedrich’s dislike for the notions of rationalization, mc mobiliza- 








ratus of a general systems theory is eloquently testified by his 
silence no less than by his passes. 


My question is: do the new categories ot 
nalysis_replace, and_ replace advantageously, the i- 


tional categories of political analysis? More specifically, how does 
the Parsons-Almond-Easton t £ conceptualization compare 
with the more substantive, concrete, and “inductively translated” 
categories of analysis that Friedrich draws from the inverse de- 
ductive method? This is the problem that Friedrich forcefully 


poses, and, I suggest, a problem that we should squarely con- 
front. 


°4° 


Goals for Administrative Reform in 
Developing States: An Open-Ended Design 


Henry S. Kariel 


Every habit and faculty is preserved and increased by 
corresponding actions—as the habit of walking, by 
walking; or running, by running. 
Epicretus, How the Semblances 
of Things Are To Be Combated 


Much of the current theorizing about political development 
can be brought into focus if it is assumed to contribute to a 
general descriptive framework within which the direction, pace, 
and stages of change can be identified and predicted. There 
would seem to be a persistent search for the conditions determin- 
ing development. Even the least sophisticated efforts to accumu- 
late data may be seen as attempts to inventory the relevant 
variables in what, it is hoped, will ultimately constitute a general 
descriptive theory—or, more ambitiously, a naturalistic science of 
means.’ Whatever the terminological profusion and conceptual 
confusion, the aim is to minimize ambiguity, rigorously to reduce 
complexity by abstracting. The imperative is to simplify a linear 
historical process, to order it and make it manageable. Under- 
standably, the flavor of the literature is technological, the very 
language putting conventional prose to the test. 

The problems which today confront us, if the relevant litera- 
ture of political science is to be believed, appear to be primarily 
methodological (insofar as the problems are intramural) and 


1. A useful résumé is Robert A. Packenham, “Approaches to the Study of 
Political Development,” World Politics, XVII (1964), 108-120. 
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technological (insofar as the problems pertain to the political 
terrain outside the universities). It is widely assumed, as LaPa- 
lombara has observed in his contribution to this volume, that 
Western administrative technology, seen as constitutional engi- 
neering, is best employed for the realization of generally agreed- 
on ends—popular participation in politics, personal growth, and, 
of course, human dignity. Once we discover the right mixture of 
preconditions, properly balance constraint and freedom, foster 
habits of civility, and construct the appropriate social, industrial, 
and economic setting, the common good may be counted on to 
emerge. The common good is not so much inherent in present 
activities as in their end product. 

To be sure, we occasionally make clear to ourselves that the 
means-ends distinction on which our scientific preoccupation 
rests fails to console the mass of men whose days are numbered 
and who therefore find it hard to muster the patience to wait for 
the agreeable end results. To deal with our uneasiness, we have 
found two formulas useful. When facing abroad, we speak of the 
incredible complexity of phenomena, the unpredictable conse- 
quences of all plans, the ultimate hopelessness of all positive 
intervention in the historical process. Thus Burke is enlisted to 
answer Machiavelli as well as Marx. On the other hand, when 
facing the domestic front, we like to imply that the future, all 
things considered, is virtually here: the ideal is really more or less 
embodied in that cluster of institutions and mores which we in 
the Western world have providentially succeeded in developing. 
Ours is the first new nation. Admittedly, there are residual diffi- 
culties: a good number of men remain underemployed, and var- 
ious managerial elites engage in their administrative routines 
rather cheerlessly. Yet a sufficiently detached view makes appar- 
ent that fundamentally all is well. The system works. It is stable, 
mature, developed, functional. 

I do not mean to intimate that we are so careless as to affirm 
how impressed we are by our political achievement. On the 
contrary, we have learned to be cautious and to warn ourselves 
about the dangers of ethnocentric biases in analysis. Both our 
prefaces and postscripts explicitly avow that there are many 
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roads and many destinations. Yet as we engage in systematic 
analysis and assume that functions “really” function, we tacitly 
close alternatives and relax. Pleased by our own political success 
story, we come to doubt the present validity of norms defended 
by orthodox democratic theorists from Rousseau to John Stuart 
Mill. Somewhat patronizingly, we proceed to appreciate the aims 
of the orthodox theorists, noting that they may have been realistic 
enough in their day but that today, surely, it would be foolish to 
subscribe to Rousseau’s sentimental romanticism, Paine’s belief in 
sociability and minimum government, Jefferson’s revolutionary 
rhetoric, Jackson’s amateurism in administration, Mill’s faith in 
man’s higher faculties, and—it still remains hard to add his name 
—Marx’s utopian society in which the division of labor would not 
be reified. We insist that today—in view of our own political 
achievement—there are new issues and new men to formulate 
them. Thus Friedrich inquires in this volume whether increasing 
popular participation in politics is really the primary issue of 
political development. After all, there are other public goods, as 
the course of modern European history is said to reveal. Modern 
European history can be made to show not only to what extent 
men participate in politics but also, and more significantly, to 
what extent stability has been achieved. Have we not created a 
system of interest politics which has held public government in 
check while it promoted private enterprise, protected property 
rights, and enhanced socio-economic freedom? By the use of 
actual or threatened violence, in the name of law and order, 
under such ideological banners as laissez faire, and relying on the 
powers of the superego which Mill called “the monitor within,” 
relatively stable polities have been established and maintained. It 
only remained for political scientists to certify them as modern, 
developed, mature, and legitimate.” 

2. Thus Gabriel A. Almond and Sidney Verba have made the orthodox demo- 
cratic model dubious by writing simply: “It might be quite irrational to invest in 
political activity the time and effort needed to live up to the rationality-activist 
model. It may just not be worth it to be that good a citizen” (The Civic Culture: 
Political Attitudes and Democracy in Five Nations [Princeton, 1963], pp. 
375-375). Also see the critique in my The Promise of Politics (Englewood Cliffs, 
INA 1966 ) and Christian Bay’s criticism in “The Cheerful Science of Dismal 


Politics,” mimeographed paper prepared for inclusion in Theodore Roszak (ed.), 
The Dissenting Academy (New York, 1968), pp. 208-230. 
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One consequence of this contemporary academic posture has 
been to make the analysis and discussion of goals dispensable: 
substantive rationality is made to give way to functional rational- 
ity. Knowing what is functional—identifying functions with 
forms of behavior that turn out to be, in a word, gentlemanly— 
we find it sensible and easy to accept our present political condi- 
tion as healthy. For us the public good is not something to be 
realized later. Leaving aside a few social accidents at the margins 
of our political life, ours is the good society in operation. If, then, 
we still employ a means-ends schema, we do so not in relation to 
our own political order but in relation to the men who populate 
the still developing sectors of the world. It is for them that there 
can be no avoiding an imposed discipline, an externally enforced 
postponement of gratification. If they can only be made to accept 
the appropriate sacrifices in life lived fully, they too will experi- 
ence the pleasures of freedom. There can be no progress without 
enforced savings, without using men merely as instruments, with- 
out a duly disciplined, incorruptible administrative system. And 
should this posture fail to convince, we add that there is no 
choice in any event: sacrifices are said to be entailed by “the 
inner logic of industrialism,” “the necessities of economic 
growth,” “inevitable oligarchical tendencies,” or “the imperatives 
of the historical process.” 

To what extent choices are in fact open to us is of course an 
empirical question. To raise it so that the very process of answer- 
ing it constitutes practical political action—producing political 
change generally or administrative reform specifically—we must 
postulate testable norms. It should go without saying that such 
norms cannot be derived from a prevailing state of affairs, not 
even from conditions which the more organized and articulate 
members of the community regard as pleasing. But if existing 
institutions yield no standard, as is widely conceded, where can 
we possibly turn? The old verities—the great abstractions that 
were said to conform to natural law—are discredited not only 
because men have been brutalized in their name but also on 
epistemological grounds. The problem is to formulate standards 
justifying change without becoming either positivist or mystical, 
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without (to put the matter simply) departing from the tradition 
of empiricism. 

One promising way to proceed would be to consider the sign- 
posts provided by H. L. A. Hart. Wholly within the tradition of 
British empiricism, he has been concerned with specifying the 
minimum content for natural law, contending that even for de- 
scriptive purposes one must move beyond both definitions and 
statements of fact to statements “the truth of which is contingent 
on human beings and the world they live in. . . .”* He would 
have us be oriented by those principles without which social life 
would not be viable at all, and he regards these as universal 
characteristics of human nature. Without them, there can be no 
survival. He specifically lists human vulnerability, approximate 
equality, limited altruism, limited resources, and limited under- 
standing and strength of will.’ Stressing that these contingent 
facts are indispensable to social organization, he postulates no 
more than man’s interest in the maintenance of life. Having put 
the stress on life, he leads us to open the further question about 
life so lived that it would incorporate the greatest range and 
variety of manageable experiences. 

This approach has the effect of keeping inquiry into norms 
within the empirical realm. It also makes it possible to direct 
attention to the forces which block man’s development, arresting 
his growth or retarding his maturation. Introducing an array of 
medical metaphors and begging for the use of such terms as 
health, disease, and pathology, it finally enables us to discuss 
problems of social therapy. 

It is Christian Bay who has most recently embraced the medi- 


3. The Concept of Law (Oxford, 1961), p. 195. The fruitfulness of Hart’s 
approach has been noted by W. G. Runciman, Social Science and Political Theory 
(Cambridge, 1963), pp. 168-169, and Fred M. Frohock, The Nature of Political 
Inquiry (Homewood, Ill., 1967), pp. 98-99. See also Frederick M. Watkins, 
“Natural Law and the Problem of Value-Judgment,’ in Oliver Garceau (ed.), 
Political Research and Political Theory (Cambridge, Mass., 1968), pp. 58-74. 

4. Hart, The Concept of Law, pp. 190-193. For a summary of the literature 
dealing with basic needs, see Paul Kurtz, Decision and the Condition of Man 
(Seattle, 1965), chap. 9. James C. Davies has attempted to apply ranked needs to 
politics; see Human Nature in Politics (New York, 1963). For hypotheses about a 
hierarchy of universal needs, see Abraham H. Maslow, “Theory of Human 
Motivation,” in Philip L. Harriman (ed.), Twentieth Century Psychology (New 
York, 1946), pp. 22—48, and Motivation and Personality (New York, 1954). 
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cal analogy and attempted to welcome a perspective which fo- 
cuses on man’s biological and psychological needs. He would not 
distinguish between the purposes of political science and medi- 
cine. The proper purpose of both is to postpone death and to 
reduce suffering. 

“What is remarkable is that none would be so bold as to say 
that the overriding purpose of politics ought to be to do away 
with all avoidable suffering in this world of ours, and that the 
highest priority for political science should be to study how this 
can be brought about by means of social organization, including 
government.” 

“Political science does not prescribe drugs, for its competence 
is not in human physiology or body chemistry; but it should aim 
at prescribing the organizational innovations and social experi- 
mentation that will allow us to cultivate, in Albert Schweitzer’s 
term, a ‘reverence for life.’”’ Bay recognizes the problems of deal- 
ing with social issues from a therapeutic perspective: he acknowl- 
edges that part of life may have to be given to save another part, 
the problem of establishing priorities and needs, and above all 
the difficulty of defining health and well-being. But even though 
one man’s misery, as Dostoevski has pointed out, may be another’s 
joy, to formulate our condition and prospects in biopsychological 
terms can at least give us testable, empirical propositions. The 
task of determining man’s needs empirically, Bay concedes, re- 
mains formidable. Yet by defining “human needs” dynamically 
as any tendency—latent or manifest—whose continual suppres- 
sion leads to pathology, and by regarding as pathological any- 
thing which is not life-facilitating, norms do become accessible to 
empirical inquiry—without at the same time being reduced to 
nothing but our immediate wants and desires.° 


5. Bay, “The Cheerful Science of Dismal Politics,” in Roszak (ed.), The Dis- 
senting Academy, p. 225. 

6. Bay’s approach was initially worked out in his The Structure of Freedom 
(Stanford, 1958); he has developed his ideas in the paper cited above as well as 
in “Behavioral Research and the Theory of Democracy” (November, 1965, 
mimeographed ), and in “Beyond Pluralism: The Problem of Evaluating Political 
Institution in Terms of Human Needs” (May, 1965, mimeographed). For a 
comprehensive effort to reduce ethical indeterminancy by providing an empirically 
grounded valuational base, see Abraham Edel, Ethical Judgment: The Use of 
Science in Ethics (New York, 1955), esp. pp. 143 ff. See also Watkins, cited 
above in n. 3. 
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Accepting this approach should free us from the inhibitions 
imposed by our ideological interests in what has “worked”; it 
should move us to specify general requisites for optimal human 
development. Thus freed, we may be able to turn from norms 
specifically associated with the Western Liberal Tradition (or 
with the American Way of Life) and consider more universal 
even if less well supported human needs. Where we tend to 
associate development with constitutionalism, “rationality” in ad- 
ministration, equality under the law, elite competition, individual 
acquisitiveness, hierarchical organization, and a highly articu- 
lated division of labor, we may be able to expatriate ourselves 
and become less narrowly “realistic.”’ We might then inquire in 
psychological terms about the ends of human development—per- 
haps even reconsider the merits of what Mill called the stationary 
state-—and discuss how we might institutionally accommodate 
the healthy personality. Although this approach may not yield a 
blueprint for administrative reform, it may reduce our vague 
anxieties to specific fears as we face the organizational develop- 
ments of our times. It is the latter, I should note explicitly, which 
is my main interest. In pursuing it, I may not specify what 
appears practicable and realistic to those of my contemporaries 
who are now under fire (sometimes literally ) to make administra- 
tive decisions, but my effort should at least reveal our own limita- 
tions. 

I would in any case concede that I am not oriented by present 
modes of behavior. If we are persuaded that a certain personality 
is normatively healthy, we are in no position to argue against our 
norm on the ground that it is unfulfilled in practice. Kant’s advice 
against taking our bearings by the prevailing forms of human 
conduct remains relevant: 


A constitution founded on the greatest possible human freedom, 
according to laws which enable the freedom of each individual 
to exist by the side of the freedom of others (without any regard 
to the highest possible human happiness, because that must 


7. For a narrowly “realistic” approach which either ignores individual needs or 
else assimilates them to established institutions, see Lucian W. Pye, Aspects of 
Political Development (Boston, 1966). 

8. See John Stuart Mill, Principles of Political Economy (London, 1848), Book 
IV, Sec. 1, where Mill expresses his aversion to interminable growth in population 
and to a boundless increase in wealth. 
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necessarily follow by itself), is, to say the least, a necessary idea, 
on which not only the first plan of a constitution or a state, but 
all laws must be based, it being by no means necessary to take 
account from the beginning of existing impediments, which may 
owe their origin not so much to human nature itself as to the 
actual neglect of true ideas in legislation. For nothing can be 
more mischievous and more unworthy of a philosopher than the 
vulgar appeal to what is called adverse experience, which possi- 
bly might never have existed if at the proper time institutions 
had been framed according to those ideas. . . .° 


If we desire societies to be well administered; if, furthermore, 
we realize it is merely question-begging to urge greater adminis- 
trative elicieney, and if, finally, we > know we cannot reasonably 
wish to ae we cannot evade the attempt to define the ideals 
to be sustained by the machinery of the state."” Today, it is not 
easy to satisfy this imperative. We not only distrust all explicit 
idealism but are even more distrustful of the specific ideal of 
human nature which, I would argue, merits general support. 

To conceptualize man in the terms of an open-ended system— 
and I do not believe any alternative conceptualization is finally 
acceptable—is to arouse understandable resistance. The obstacles 
to such a conceptualization are familiar: habit, ideology, elites 
which profit from man’s arrested development, and perhaps not 
least that lazy way of employing forms of the verb “to be” which 
leads us to claim that man “is” virtuous or depraved, free or 
determined, selfish or altruistic, competitive or co-operative, one 
thing or another, but in any case something quite specific. These 

g. Immanuel Kant, Critique of Pure Reason, trans. F. M. Mueller (New York, 
1896), p. 257, emphasis added. The rest of the passage, in which Kant, following 
Plato and Rousseau, maintains that the punitive aspects of government might be 
progressively eliminated, is equally relevant; he notes that were man less thwarted 
by the political system he might serve it (and himself) better. 

10. Robert A. Packenham has noted that when scholars writing about develop- 
ment fail to specify the ends of development, the ends | tend to be “determined 
contextually by what ‘the people,’ ‘leaders,’ ‘institutions,’ or ‘politically articulate 
groups’ want.” And because the question of wants is empirical, normative prob- 
lems need not be faced. Yet to employ a positivistic approach which focuses on 
wants is bound to provide normatively conservative answers: only men who are 
articulate (that is to say, developed personalities) can identify their wants and 
know how to bring them into balance. Packenham himself concludes that “deci- 
sion-makers make—and must make—normative decisions about who gets what” 
(“The Study of Political Development,” in Michael Haas and Henry S. Kariel 


feds Approaches to the Study of Political Science: San Francisco, forthcom- 
ing] ) 
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blocks to an open-ended conception of man make it hard to find 
the words which might persuade us to think of the individual as 
free, or at least as potentially free.” Attempting to characterize 
the free man, we are forever driven to specify what he is free for. 
Given economic scarcity and an ethic of hard work for tangible or 
at least audible results, it has never seemed enough for a man to 
be in action; he has to be active in behalf of some good cause, to 
be good for something. How, then, are we to define man who is 
free to be himself, who is, to put it bluntly, good for nothing? 
For help, I should like initially to enlist the novelist insofar-as 
he has succeeded in dramatizing an engaging image of man I 
believe to be of general political relevance. Over the last century, 
“the novelist has increasingly crowded the literary landscape with 
outsiders who are in, with characters who are socially involved 
but transcend their involvement by being aware of it—that is, 
with participant-observers. Huck Finn, anticipating legions of 
anthropologists, takes part in the life and morality of the shore, 
always interested in the curious rituals of the natives; yet his 
home remains the raft. Ishmael, the most durable character in 
Moby-Dick, moves easily within every group of that self-con- 
tained industrial organization, the “Pequod”; yet he is not so 
entangled as to go down with it. Lawrence’s “man who died,” 
crucified and resurrected, moves on by boat at last; Malamud’s 
Levin, freighted with new academic experiences—a colleague’s 
“wife, a bundle of impossible kids—in the end travels lightly 
toward California in an old car. All depart buoyed up (Ishmael 
literally so), though all are burdened by knowledge: Mann’s 
Hans Castorp, Camus’ Meursault, Silone’s Pietro Spina, Heming- 
ways Nick Adams, and Graham Greene’s Mr. Brown, who in The 
Comedians passes the supreme test by being prepared to die for 
his belief—his belief in nothing more than the desirability of 
acting out a part in which he permitted himself to be cast, the 
leader of an utterly futile revolution, dying not for a cause, only 
for his absurd, comic, deadly role. If these characters die (or pass 
on to a new life) they die with ease. Their fate is in their own 





11. Consider especially the questions raised by Felix Oppenheim, Dimensions oh 
Freedom (New York, 1961), and Hannah Arendt, “What Is Freedom?” 
Between Past and Future (New York, 1961), chap. 4. 
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hands. Potential suicides, none of them despises life. All seek to 
make the most of their situation. Castorp welcomes every contact 
which might extend the range of his perceptions: he deliberately 
touches cultural polarities. Even Meursault, almost dead to the 
world, screams in the end that what he desires for eternity is “a 
life in which I can remember this life on earth.” All wish some- 
how to experience more, and to express what they have experi- 
enced. Not satisfied with any specific encounter, forever on the 
move, they will not permit themselves to become fully involved 
by playing but one part. Thus Greene’s whiskey priest is also the 
revolutionary, lover, criminal, savior, drunkard, hero, and cow- 
ard. Silone’s Spina embodies the contradictory demands of priest 
and rebel. And there seems no end to the ways Mann’s confidence 
man, Felix Krull, can present himself to the world. Whatever 
parts they play, these characters keep their distance from them. 
Each of them recognizes his manifold affairs as merely human, 
prone to fail, none so holy as to be worth the whole of one’s life. 

Their posture, admittedly, is difficult to accept. We certainly 
do not like to catch ourselves merely at play, only lightly en- 
gaged, ready to withdraw from our commitments. We tend to 
favor those who are true to but one cause, members of but one 
sex, successful in something rather than good at something, pro- 
fessional in the civil service system rather than amateurish in 
what we revealingly call the spoils system. Our concern is with 
results—getting them as cheaply and quickly as possible. Preoc- 
cupied by outputs defined as end products, we embrace a 
means-ends distinction. We may think of ourselves as enjoying 
the game of politics, appreciating its give-and-take. We may even 
speak of science as essentially playful. But we nonetheless want 
conclusions, decisions, findings. We cherish success, and define it 
unambiguously. 

We scarcely recognize the men who have chosen to fail—or 
who, knowing there is no way of succeeding, have persisted in 
communicating that in the end our enterprises must come to 
nothing. We have yet to see that it is possible to reject Final 
Rewards or Ultimate Purposes, possible to be devoted to life as 
an ongoing process, to experience rewards inherent in the act of 
communicating and not in some final product, in the process of 
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learning and not in the lesson learned. For us there still is some- 
thing illegitimate about those who fail to graduate and do not 
wish to come to conclusion. And what is illegitimate—not pub- 
licly acceptable—we allow ourselves to play with only in privacy, 
where it will not matter, where we can afford to indulge our 
appetite for variety and life. 

In the private sector of our lives, seeking mere “entertainment,” 
we welcome secret agents, imposters, picaresque heroes, Dop- 
pelgdnger, confidence men, swindlers, rogues, criminals, and 
dropouts such as Huck Finn. We who are publicly driven to be 
something, relax privately and marvel at ingratiating characters 
who can afford to be nothing, who (like James Bond or the spy 
who came in from the cold) amount to nothing. Unlike us, they 
are free—free to ignore the calls of Honor, Duty, Destiny, and 
Country; they are uprooted men whose personality is marvelously 
split, whose loyalty is divided, whose identity is radically uncer- 
tain. We find something intoxicating about their obvious irre- 
sponsibility. And given the public burden we labor under—the 
imperative to succeed—we privately envy them their endless 
transgressions, their calculated indifference to conventional 
norms, their illicit affairs. Here are lawless men—or rather men 
who are laws unto themselves—living in an intriguing world that 
is fluid and full of surprises, that is dangerous, sinister, forbidden. 
They are truly opportunists, doing what they must to sustain 
themselves, but doing no more. They are alert to shifts in their 
environment, tense from paying attention, weary from too much 
awareness, hoping in the end to climb the last wall and come in 
from the cold. 

However familiar this type may be to us privately, it annoys us 
to meet him in the open, for he challenges our beliefs about how 
public life must be lived, how apolitical the mass of men must 
remain. He is a disconcertingly political being, personally em- 
bodying structural complexity and role differentiation. Shying 
away from politics, we are disquieted by the open-ended person- 
ality.” 

12. I should also like to call attention to a model of man provided by Norman 
O. Brown’s Hermes the Thief (Madison, Wisc., 1947); I was introduced to it by 


David C. McClelland, “The Spirit of Hermes,” in The Achieving Society (Prince- 
ton, 1961), chap. 8. 
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It is only when we encounter man as a distinctively political 
being in the literature of social psychology that we give him our 
approval. Not being aroused by academic designs, we fail to 
perceive all they offer—and hence find it possible to go along 
with them. There is little to excite us as we ponder, for example, a 
portrait of the non-authoritarian personality or Harold Lasswell’s 
dry inventory of the characteristics of what he has called the 
democratic personality. Yet precisely because the prose of social 
analysis is dispassionate, it may enable us to review soberly what 
it means to speak of the developed individual. 

Social psychology has by no means constructed a stringently 
formulated model of man as an open-ended system.” Nor is it 
likely to. The fact is that the very way we use our language 
impedes precision. Our subject-predicate bifurcation, our saying 
that something is such-and-such, establishes absolutes.” It is our 
grammar which ineluctably drives us to support a model of man 
as a Closed, homeostatic system possessing various definite attri- 
butes. Moreover, a positivistic science which presumes to de- 
scribe these attributes once and for all impels us to draw a 
boundary around a settled subject area and express what lies 
within the boundary in terms of empirical correlations or func- 
tional relationships. 

When “man” is the object of such a science, he is bound to 
emerge as a strictly reactive organism. As his past is used as an 
index to his future, he becomes definable and predictable. What 
he can do comes to be seen as a function of what is manifestly 

13. Gordon W. Allport, Pattern and Growth in Personality (New York, 1961 
and Becoming (New Haven, 1955); Harold D. Lasswell, “Democratic Character,” 
in The Political Writings of Harold D. Lasswell (New York, 1951), pp. 465-525; 
Nevitt Sanford, Self and Society: Social Change and Individual Development 
(New York, 1966), chap. 2; Abraham H. Maslow, Towards a Psychology of Being 
(Princeton, 1962); Carl R. Rogers, On Becoming a Person (Boston, 1961), and 
“Toward a Modern Approach to Values: The Valuing Process in the Mature 
Person,” Journal of Abnormal and Social Psychology, LXVIII (1964), 160-167; 
Milton Rokeach, The Open and Closed Mind (New York, 1960); Harry Stack 
Sullivan, The Interpersonal Theory of Psychiatry (New York, 1953); Fred I. 
Greenstein, “Personality and Political Socialization: The Theories of Authoritarian 
and Democratic Character,” Annals of the American Academy of Political and 
Social Science, CCCIXI (1965), 81-95; Robert White, Lives in Progress: A Study 
of the Natural Growth of Personality (New York, 1952, 1966). 

14. Nietzsche saw what was involved when he wrote that “we cannot get rid of 


God because we still believe in grammar’ (Gesammelte Werke [23 vols.; Munich, 
1922-29], XVII, 73). 
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within him. If he has been thrown off balance because of some 
external pressure, he can recover, it is assumed, by being induced 
to use his already available resources. The individual can then be 
said to have staged a “recovery” in two senses of the term: he has 
achieved a healthy state and has simultaneously regained some- 
thing lost. His health is defined in terms of previously accumu- 
lated resources; the problem is to provide for their reallocation. 

Accepting this model of man as a closed system, we have 
encouraged a positivistic science to instruct us how much we are 
in fact victims of our past, how well we behave, how conditioned 
and personally uncreative we are, how we might be repaired 
when the mechanism goes wrong. We have learned what we 
amount to, what we are. And because in some measure we unden- 
iably are something, namely an organism reacting in predictable 
ways to external stimuli, the closed model turns out to be potent 
and attractive. 

Its competitor—or better, its complementary model—has 
hardly been able to hold its own. As I have suggested, it has 
certainly been difficult to conceptualize persuasively. It cannot be 
formulated in the unambiguous, denotative terms proper for de- 
scribing the elements of closed systems. It fails to settle things, 
for it cannot refer to what men are. Thus Gordon Allport has had 
to speak awkwardly of man as a “being in the process of becom- 
ing.” From his perspective, we would recognize not a set of 
substantive character traits but only personal dispositions, not 
uniform variables but only infinite potentialities. We would see a 
person as healthy, in Frank Barron’s words, “when his awareness 
includes the broadest possible aspects of human experience, 
and the deepest possible comprehensions of them, while at 
the same time he is most simple and direct in his feelings, 
thoughts, and action.’ These formulations, it is true, are exasper- 
atingly vague. Moreover, their authors decline to moralize. They 
express an open-ended conceptualization which frustrates our 


15. “What is Psychological Health?” California Monthly, LXVIII (1957), 
22-95, A promising beginning for a rigorous conceptualization is Nevitt Sanford’s 
discriminating among health, maturity, and development and his suggestion that 
these be treated as independently variable and not necessarily positively corre- 
lated. See Self and Society, chap. 2. See also Karl W. Deutsch’s formulation of 
growth in The Nerves of Government (New York, 1963), pp. 139-140. 
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impulse to tell men and women what they ought to do with their 
lives, to what ends they ought to use them. Although we can still 
recommend that they are to live their lives fully, we can no longer 
tell them which roles to play. Assuming that we cannot quite take 
man’s measure and that not all roles have been discovered, we 
have to let men decide for themselves. They must be left free (or 
helped to become free) to create and test their own roles, and 
risk failure. That emphatically does not mean we are morally 
disarmed. A whole decalogue of formal injunctions remains: keep 
something in reserve, do not go all the way, do not be taken in, 
keep an eye out for alternatives, do not put all your eggs in one 
basket. These conventional warnings, it turns out, ideally guide 
the conduct of the non-authoritarian, “democratic” person. 

Of course such a standard for action seems of no use to the 
individual whose very survival is threatened, who is forced to use 
all his power just to hang on. It is said that unless the prerequi- 
sites for autonomous action have been met, it is self-defeating 
(and cruel) to urge him to determine his own future. He must 
first have had the opportunity to develop (1) self-confidence so 
that he can admit to having made a stultifying decision, (2) a 
capacity for imagining and theorizing so that he can reflect on 
alternatives, and (3) enough personal detachment so that he can 
commit himself to a multiplicity of interests and play a variety of 
conflicting roles. He must first be able to welcome life’s contradic- 
tory claims, seeing conflict and insecurity not as something to be 
transcended but as inherently valuable. He must first have under- 
stood himself as an open-ended system. If I remain skeptical of 
this approach, this is because of my commitment to a pragmatism 
which insists that we can learn to act only by acting. To reject 
this and preserve the means-ends distinction, I would insist, has 
the practical effect of letting elites continue to live in the realm of 
ends while the lower orders of society are induced to make 
sacrifices today so that they may somehow get into the political 
act tomorrow. 


an open- -ended system. We should now be able to dicccan the 
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reason for our ambivalence toward him, seeing him as a not 
always attractive role-player. He opposes outcomes and end 
products, he endlessly postures and performs, and he finally re- 
gards nothing as precious but his act—and his need to have 
others join him in it. 

It should prove to be chastening to acknowledge these unfamil- 
iar dimensions of the individual—what I would have us recognize 
(in Roland Pennock’s phrase) as a political good. Institution- 
ally, he can be fully accommodated only by social organizations 
which themselves are open-ended, and thus capable of honoring 
his infinitely varied and never wholly manifest interests.” To 
acknowledge the force of what I am urging may of course make 
us feel somewhat less optimistic about the feasibility of our own 
further political development. It might even make some of us ask 
whether we really should esteem the individual committed to 
nothing but action, whether we should aim for a pure politics 
whose practitioners are serious about nothing else. Is it really 
proper to identify politics with play? 

Certainly there is hostility toward taking such a view of man 
and a reluctance to support the administrative apparatus for 
which it calls. There are considerable ideological and conceptual 
impediments. But whatever the feelings of those who remain 
persuaded that play for its own sake is sinful (or dysfunctional), 
who believe man must conform to some higher purpose, we might 
on the most practical of grounds reject the identification of life 
with play. Thus Rousseau, Joseph de Maistre, and Durkheim 
believed the restraints imposed by myths to be necessary for 


16. J. Roland Pennock, “Political Development, Political Systems, and Political 
Goods,” World Politics, XVIII (1965), 415-434. See also Fred W. Riggs, “The 
Ecology of Development,” Comparative Administration Group Occasional Paper 
(Bloomington, Ind., 1964). 

17. The appropriate organizational attributes of development have been var- 
iously defined in terms of capability for continuous change—that is, openness. See 
especially S. N. Eisenstadt, “Bureaucracy and Political Development,” in Joseph 
LaPalombara (ed.), Bureaucracy and Political Development (Princeton, 1963), 
pp. 96-119, and “Modernization and Conditions of Sustained Growth,” World 
Politics, XVI (1964), 576-594; Samuel P. Huntington, “Political Development 
and Political Decay,” World Politics, XVII (1965), 386-393; Alfred Diamant, 
“Political Development: Approaches to Theory and Strategy,” in John D. Mont- 
gomery and William J. Siffin (eds.), Approaches to Development (New York, 
1966), 15-48. 
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social cohesion.’* When the empirical conditions which allow men 
to become playful do not exist, we tend to conclude that man is 
not “really” open to becoming a creative, innovative, self-directed 
actor. If we nevertheless leave room for play, we then define play 
as merely recuperative and recreational. We grant that play has 
its uses in a life which is “really” grim: it gives relief and prepares 
us for what “really” matters.” And what is really said to matter is 
the achievement of some result. We desire not only to travel but 
also to arrive. We wish not only to carry our burdens—constitu- 
tions, voting systems, reform plans, messages, lessons, bombs— 
but to drop them on target. Our concern for solutions—under- 
standable enough since nature poses genuine problems—compels 
us to regard human action as properly directed toward some end 
product. It is then scarcely sufficient for action to be expressive 
and symbolic: there must be, as we say, some payoff. 

What generates this goal-oriented drive is of course the pres- 
sure of authentic problems, life-destructive forces which irritate 
and enrage us until finally we are moved to react. Insofar as our 
failure to control nature in fact results in nature’s controlling and 
diminishing us it is hard not to be concerned with results. We are 
then scarcely inclined to play, to consider competing roles, or to 
entertain conflicting interests. Our interests then easily become 
singular: to achieve a positive objective, to find relief from an 
intolerable situation. Under such conditions, we find it hard to 
stand the strains of role-playing—strains hard to stand in any 
event. 

In view of an ideal which calls for de-emphasizing outputs, I 
had best concede how difficult it is to remain open to alternatives 
when decisive action is called for by men whose vision, wealth, 
and weaponry are not in doubt. We understandably cannot ex- 
pect men concerned with life and death—military officers, police- 
men, judges, physicians, or clergymen—to play at war-making, 


18. See Werner Levi, “Religion and Political Development: A Theoretical 
Analysis,” Bucknell Review, XV (1967), 70-95. 

19. How thoroughly this view colors Freud’s image of man—and therefore ours 
—has been shown by David Riesman, “The Themes of Work and Play in the 
Structure of Freud’s Thought,” in Individualism Reconsidered (New York, 1954), 
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law-enforcing, life-saving, or soul-saving. Such activities, we say, 
are for real; not surprisingly, they are scrupulously separated 
from politics. They are purposefully and seriously pursued, not to 
be taken lightly. Battlefields, busy intersections, courtrooms, hos- 
pitals, and churches do not strike us as arenas for games. They 
appear to demand disciplined, controlled behavior by those in 
charge. They demand full devotion to duty, a fine impartiality 
toward all who enter—be they soldiers on the field of battle, 
drivers on city streets, defendants in court, patients in a ward, or 
worshipers in church. In these enclaves there would seem to be 
no room for politics; they are not places where we inquire about 
such matters as party affiliations. Those in charge of them are 
above politics.” 

Thus, although we may on reflection prefer an interminable 
policy-making process, realizing that ultimately nothing else can 
take full account of our diverse capacities, we may also realize 
that under some circumstances the choice seems narrowed, hence 
difficult: we then insist on the singularity of our interest, namely 
the need to free ourselves and establish a political stage. It is this 
effort to establish politics which appears to justify the demands 
by non-political activists for ending debate and putting a stop to 
what under the circumstances is intolerable conflict. The empiri- 
cal question, one which can be finally answered only by staking 
one’s life on the outcome of revolutionary action, is simply 
whether in fact we do have a choice, whether we can actually 
afford life as play and politics as a process for the indefinite 
postponement of conclusions. To answer this question—assuming 
our commitment is to ourselves as an open-ended system—we 
must perennially test reality while at the same time seeking to 

protect ourselves against t destructive responses. 

Dark of reality is of course so hostile and unyielding that it may 
be self-destructive to persist in working for an open system of 


20. When such men somehow find themselves in politics, in situations where 
they must play conflicting roles, they experience extraordinary strains. Thus 
chaplains or physicians in the armed forces, policemen in rehabilitation centers, or 
judges in political parties resolve their tensions in dramatic ways, making interest- 
ing cases histories. See, for example, Waldo W. Burchard, “Role Conflict of 
Military Chaplains,” American Socio ogical Review, XIX (1954), 528-535. 
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pure politics. Not all obstacles to our further development are in 
our minds; some of the facts of life are really as cold, hard, and 
stubborn as the cliché would have it. Our death is certain, how- 
ever evasively we may treat it. Yet by the same token not all the 
forces which speed us toward the end are beyond our wit to 
master, for not all of them are natural, and not all conventional 
ones are necessary. Individually and collectively, we die by de- 
grees as one after another chance for growth is closed because of 
conventions to which we have not agreed. Some of us are still- 
born not because nature demanded it but because of the struc- 
ture of a man-made economy. Others never come to life. Var- 
iously arrested in our growth, we are enclosed because of an 
excess of someone else’s affection or discipline. Allegedly for our 
own good, we are administered and institutionalized. Trained 
and employed only in part, we are constricted by all those con- 
ventional devices which serve to limit access first to the economy 
and then to the public state.” 

Which of these restrictive devices are natural, which are con- 
ventional, and which of the conventional ones actually serve us, 
we can discover only in action, testing man-made reality, forcing 
it to yield. Failing to act, we submit to nature without even being 
aware of the fact. Failing to test possibilities, we accede to con- 
vention, or, more accurately, to those in our midst who have the 
power to play with us, to make and enforce convention, to close 
the political system and reserve the pleasures of playing the 
political game for themselves. 

Assuming a considerable sector of present-day developmental 
theory to be preoccupied with the correlates of and requisites for 
ends which remain implicit, dubious, or unclearly formulated, I 
have sought to suggest that personality theory may provide em- 
pirical norms to orient us as we make history and engage in 
nation-building. I have not raised specific questions about admin- 
istrative reforms because it has seemed to me necessary first to 
reflect on an ideal of man which administrative structures would 


21. See Hannah Arendt’s account of the attractions of the public stage: On 
Revolution (New York, 1963), pp. 123-124, 127, 258; Between Past and Future 
(New York, 1961), p. 154. 
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properly accommodate. But for me the issue is not merely one of 
intellectual priorities. More fundamentally, I do not believe it to 
be our problem to establish bureaucracies which, when duly 
functioning, would be capable of bringing about the good society 
(or the civic culture). Instead, our problem is to make the admin- 
istrative arena itself approximate our ideals. 

To the extent the governmental structures are themselves em- 
bodiments of our ideals, to the extent that they are not merely 
instrumental, they must challenge the prevailing means-ends dis- 
tinction. They must challenge the usual recommendations for 
administrative reform to achieve purposes external to the admin- 
istrative organization” as well as the administrative techniques in 
fact employed by what Warren Ilchman has called “rational-pro- 
ductivity bureaucracy.” 

To formulate the problem of administrative reform in these 
terms is to raise questions which confront all societies alike, none 
being truly developed. If we aim at nothing less (and nothing 
more) than literally self-government—that anarchic condition 
celebrated by philosophers from Diogenes to Marx, and desired 
at least for elites by philosophers from Plato to Arendt—we must 
inquire how to make bureaucratic government compatible with 
self-government.” We must meet the issues vaguely touched on 
by the phrases “industrial democracy” and “democratization of 
the administrative process.” We must consider the pleas of Amer- 
ica’s black left (as Michael Miles has called it) for co-operatives, 
community corporations and independent political units, neigh- 
borhood-controlled schools, and civilian review boards—not be- 
cause paying for these structures in underdeveloped areas will 
ultimately establish the great society but because the individuals 
who play roles within such structures have the immediate oppor- 


22. The usual formula for reform assumes development to be a process “di- 
rected at realizing stated development ends in a prescribed time sequence by 
optimal means” (Donald C. Stone, “Government Machinery Necessary for Devel- 
opment,” in Martin Kriesbert [ed.], Public Administration in Developing Coun- 
tries [Washington, 1965], pp. 54-55). 

23. That this issue is central in the United States as an industrially developed 
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(1952), 81-103. 
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tunity to make more of their lives and thus more of themselves.” 

Programs for administrative reforms should not, however, be so 
much subject of theoretical discussion and exhortation as of 
practical action—of experimental reality-testing, of determining 
in practice what changes society can support without returning to 
a state of nature which in turn engenders autocratic rule.” 

It should accordingly be obvious why we should decline to 
sketch out abstract organizational plans for the civic culture. We 
can merely question the metaphysical pathos (to use Alvin 
Gouldner’s phrase) of the fashionable elite theory, putting the 
bureaucratic and oligarchical tendencies which are said to reside 
in all large-scale organizations to the test. The imperative—as- 
suming our concern with administrative reform—is both to de- 
sign life-facilitating, personality-developing social situations and 
to implement our i Reeas sameturs SS Thus if we have a 
normative commitment to ourselves as autonomous, purposive 
beings, our problem is to provide ourselves with settings which 
de-emphasize our dependence, our specialization, our integration 
in hierarchical structures.” To satisfy developmental needs, it is 
imperative to create and support organizations which are expres- 
sive rather than instrumental, which provide intrinsic rather than 
extrinsic rewards.” Our problem is to provide ourselves with 
settings sufficiently open to encourage us to become equivocal 
and multidimensional, which induce us to widen the range of our 
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experience. Our basic concern must be with injecting politics— 
political procedures and political arenas—into closed administra- 
tive systems or, to put this differently, with converting adminis- 
trative systems into political ones. 

Once we explicitly value man as a self-governed agent, we are 
apt to become sensitive to institutions and procedures which 
frustrate him. We are led to identify the practices which fail to 
serve his natural needs—in particular, his need to take a mean- 
ingful part within the community so that he might develop his 
capacity for taking turns to play diverse, mutually incompatible 
roles. 

If men are to be encouraged to identify one another (so that 
ultimately they can identify with one another), each individual 
must have opportunities to hear his own voice—that is, to assume 
the positions of others and overhear himself. He therefore needs 
others, others with the self-assurance, experience, wit, and emo- 
tional versatility to appreciate his performance. To get the most 
out of others, he must be able to treat them as equals however 
different they obviously are from him. If he is equalitarian in his 
conduct, this will then not be for their sake, but for his. 

It follows that to establish him—to give him command over his 
impulses—we must foster those habits of mind which enable 
individuals to identify with others.” And here our reform pro- 
grams, our very language, must be so inconclusive that it can 
readily include whatever points others have not made, but might 
still insist on making. Thus our public laws and moral codes 
cannot properly prescribe some definitive norm of virtuous con- 
duct or meritorious service. Risking good order, they must remain 
ambiguous, merely formalistic and procedural, granting individu- 
als the freedom to improvise and act—provided we have cleared 
the space for it. 

Such space is of course scarce in underdeveloped areas, wher- 
ever men must be disciplined merely to survive. We are familiar 
enough with situations that seem to justify discipline. At times, it 
appears, we cannot help but penalize improvisation, playfulness, 
or halfhearted commitments. We feel we need the fully disci- 


29. These conclusions have also been reached by Daniel Lerner; see The 
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plined traffic officer so totally devoted to his calling that he does 
not have to bother to reflect on it. We have found it economical to 
free him from the burden of having to play his role self-con- 
sciously; we train him so that he does not have to remain continu- 
ously aware of himself, of the alternative consequences of his 
actions, and of his responsibility to others. Untroubled by con- 
flicting interests, he need not see himself from the perspective of 
others, others who might compromise his dedication to law and 
order. He is not trained to “play” his role: he is a “natural” for it. 
Fully absorbed by his job, he truly is a cop, the very personifica- 
tion of the type. He is in fact well known even in societies which 
might tolerate less devotion to duty and more to the individual 
personality. 

Favoring individual development, we cannot ultimately esteem 
administrative structures designed for such one-dimensional men. 
We may be unable to control ourselves and proceed to compro- 
mise; but in principle we must support the open heterogeneous 
organization over the closed homogeneous association, the mullti- 
interest over the single-interest group, individual persons who 
have succeeded in integrating a variety of roles over those who 

have become the final embodiment of but one role.*° We must 


30. This position is of course opposed to the conventional conception of (1) the 
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recognize that a police officer, a judge, a teacher, or even a prison 

ard is apt to become more civil and less insufferable if he 
thinks of himself as merely playing a role. Not expecting total 
fulfilment in their enterprises, men who presume to govern us 
may thus become more equivocal and less imperious. Admittedly, 
their signals would turn out to be ambiguous; they would test our 
capacity for tolerating ambiguity, putting prevailing conventions 
into jeopardy, opening cracks in the systems run by those who 
administer our lives and block our growth. 

Those in command, I realize, prefer unambiguous communica- 
tion. They rightly regard indirect and equivocal action as waste- 
ful of their resources. By the same token, however, if laws and 
institutions were to motivate them to accommodate more ambi- 
guity (and to expect less compliance), the lives of all men would 
become richer. Our lives would become more risky—whether in 
prison compounds, in educational establishments, or at traffic 
intersections. Having space to make unauthorized turns, we 
might become more venturesome—assuming we have the nerve 
to stand the strain. 

There is in any case no other way to discover if we can bear it, 
if we can stand politics, than by changing administrative prac- 
tices experimentally. It remains for political scientists whose 
sense of injustice is alerted by the prevailing state of affairs to 
lead the way—or at least to make plausible that only action-ori- 
ented methods which substitute self-discipline for an imposed 
discipline are conducive to individual growth, and that all else is 


apology. 


Bie 


Values and Ideologies in the Administrative 
Evolution of 
Western Constitutional Systems” 


Joseph LaPalombara 


I. Introduction 


Patterns of administration, even crude technologies of adminis- 
trative organization and behavior, are discernible wherever we 
have information about human social organization. Fustel de 
Coulanges traces the intricate evolution of patterns of authority 
and responsibility at the dawn of Greek and Roman civilizations.* 
In his harsh and controversial analysis of “total power” in the 
ancient civilizations of India, China, and the Near East, Wittfogel 
delineates structures of administrative organization _and control 
that he claims represented for the seventeenth-century Westerner 
“an intellectual discovery comparable to the great geographical 
exploits of the period.” The kinds of fictions about kinship that 
underlay political and administrative organization in the earliest 
municipalities of Greece and Rome are found again in the “primi- 

* In the revision of this paper I hope I have benefited not merely from_ the 
discussion at Bellagio but particularly from criticisms and suggestions offered by 
Giovanni Sartori, S. E. Finer, W. J. M. Mackenzie, Fritz Scharpf, Shlomo Avineri, 
Sidney Tarrow, Leon Lipson, and Henry Parris. Research relating to this paper 
was facilitated by a grant from the Stimson Fund of Yale University. The present 
author bears responsibility, however, for the contents of this chapter. 

1. N. D. Fustel de Coulanges, The Ancient City (New York, n.d.). Although 
there is much in this brilliant Frenchman’s analysis that does not fully square with 
the Enlightenment’s view of the ancient political institutions of classical Rome and 
Greece, it is significant that Hajo Holborn, in his foreword to the above edition, 
states that all but perhaps a half-dozen of Fustel’s observations turn out to be 
anthropologically and futon sound. 


2. Karl A. Wittfogel, Oriental Despotism: A Comparative Study of Total Power 
(New Haven, 1957), p. i. 
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tive states” discussed by authors of African Political Systems.’ 
Apter's work, deeply probing the developmental consequences of 
primitive social organization that is segmental, on the one hand, 
or hierarchical, on the other, clearly illustrates that one of the 
central features we associate with bureaucratic organization (i.e., 
hierarchy ) is deeply rooted in certain ancient African societies.* 
Eisenstadt, in a work encompassing almost thirty “bureaucratic 
empires,” seeks to pull together similarities in administrative de- 
velopment that span the forty-four centuries from ancient Egypt 
to the absolutist monarchies of Western Europe.’ 

Administrative activity, then, is as old as human organization. 
Perceptive historians, anthropologists, and other social scientists 
can describe such activity, infer it from archeological discoveries 
of societies that left no written histories, order it into theoretical 
frameworks designed to illuminate the dynamics of social change. 


For we know that changes in administrative organization and 
behavior have been intimately involved, as cause and effect, in 


ome to denominate the process of modernization. As Bertram 
Fete tical dca, ofthis closeiralakionslilp can be stated 
very simply. Whenever people want to accomplish a_difficult 
social task, they must strengthen existing organizations or _build_ 


new ones. But organizations do not themselves. They must be 
dministered. If people want to undertake still more difficult 
, they must build larger and stronger organizations. This 


leads i administration. ® 


3. - Fortes and E. E. Evans-Pritchard, African Political Systems (London, 

1940). 

eh See D. E. Apter, The Politics of Modernization (Chicago, 1965), pp. 88 ff. 
Apter’s extensive empirical treatment of the relationship between traditional 
authority structural conditions and subsequent political-administrative develop- 
ment will be found in his The Political Kingdom of Uganda (Princeton, 1961). 

5. S. N. Eisenstadt, The Political Systems of Empires (London, 1963). What- 
ever reservations one may have about Eisenstadt’s bureaucratic developmental 
“models,” the selected bibliography (pp. 473-521) relating to the systems he 
discusses can be most fruitfully consulted. 

6. Bertram M. Gross, The Managing of Organizations: The Administrative 
Struggle (2 vols.; London, 1964), I, 34. I am not certain that Gross would defend 
as a necessary, rather than a historical, condition the assertion here that the size of 
administrative organization must vary with the complexity of the task to be 
performed. It seems to me that even the facts of history in the West would 
challenge this proposition. 
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Gross correctly cautions that we must distinguish between 
administrative activity and administrative thought. The activity 
can, as I say, be discerned by historical or contemporary observa- 
tion. “Administrative thought—in the sense of specialized, con- 
centrated, continuous, and recorded observation and speculation 
—is distinctly a modern development.” In this sense, administra- 
tive thought must be further distinguished from administrative 
advice which can also be identified in written records such as the 
Old Testament, the books of Plato and Aristotle, and perhaps 
most pointedly and remarkably in the works of Niccold Machia- 
velli. In his fascinating and lighthearted review,pf such advice, 


Gross notes that it can be classified as follows: Be wise! Be good! 
Be bold! Be ‘willing to compromise! Be ‘unscrupulous! e well 


advised! 


It seems to me clear that when we speak of a technology of 
administration we generally refer to generalizations that grow out 
of administrative thought. Although such thought may be a priori 
it is usually based on empirical observation and reflection. This is 
certainly true of Max Weber, as well as of the more contemporary 
writers who will be cited below. I believe it equally apparent that 
very little of administrative thought can be divorced from advice. 
More than any other branch of the social sciences, the field of 
administration is one where the scholar is least likely to argue (or 
to be able to justify, if he does) that his concerns with theory and 
research of administrative organization and behavior are not nec- 
essarily related to concrete or “applied” problems in the manage- 
ment of men or organizations. 


My purpose inthis chapter isto identify several of the major 


Vv mit and ideological orientations that have charac- 
terized the evolution of public administrative, arrangements in 
be seen that major changes in these arrangements were usually 
associated with political, social, and economic problems that 


were certainly not unique to Western countries, even if we must 
concede that the particular and specific historical circumstances 


7. Ibid., p. 32. 
8. Ibid., pp. 92-96. The exclamation marks are mine. 
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of, say, Spain in the fifteenth century, Brandenburg in the seven- 
teenth century, or England in the nineteenth century are not 
likely to be exactly repeated in any of the so-called developing 
countries of Asia, Africa, and Latin America today. 

Nevertheless, the basic patterns of administrative development | 
that one can detect in Pakistan and Uganda, Chile and the | 
Sudan, or other such countries, as well as the technical assistance | 
activities in administration engaged in by the United Nations 
Organization and the United States and other so-called advanced 
countries presuppose that there does exist an administrative t 
nology that is universally applicable—at least insofar as the polit-_ | 


ical unit to which such technology is supposed to apply is the 
jation-state._ 


My underlying concern will not be that of suggesting that only 
one or a few patterns of administrative organization are, so to 
speak, compatible with certain values or ideologies. Nor do I 
intend to show that the Western pattern of administrative devel- 
opment is necessarily applicable to all efforts at nation-building, 
wherever they are found in time and space. It will be my in inten- 
tion to illustrate however that certain values, ends-in-view, or dl 

“Weologies carry with t them implications - for administrative organi- 7 
zation that would not be relevant or necessary were the values, 
“goals, or ideologies different. Although this observation appears 
“truistic, it seems to me’ apparent that, like many other truisms — <, Mee i 
about public administration that might be enumerated here, it is 
not fully understood by contemporary nation-builders, and by 
those who provide them with “technical assistance.” 

I should also emphasize that what follows is tentative and 
exploratory. The discerning reader will quickly detect oversimpli- 
fications, as well as the telescoping of decades—sometimes centu- 
ries—of Western history that have been treated in minute detail 
by historians. My effort is not aimed at obscuring historical nu- 
ances. It is motivated, rather, by the assumption that where our 
pe aE ran Se cove ope eee they may be- 
come more Sfitutional, or less authoritarian, dictatorial—or 
totalitariamftamay-reward us—to_go back to the histories of 


Wester constitutional "Systems to ask how it was that they 
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_evolved as they did. In so doing, we may find better guidance for 
the present than is ma ossible by exercises in abstrac oriz- 
ing about administration and change. ‘7 


II. The Bureaucratic State and Its Underlying 
Values 





While we can agree that problems of public administration and 
alternative arrangements for their solution have been ubiquitous 
in human history, the same cannot be said for that particular type 
of administrative organization we denominate bureaucracy. As 
Hans‘Rosenberg has rightly noted, “The modern bureaucratic 
state is a social invention of Western Europe, China’s early civil 
service notwithstanding. Aside from its administrative system, 
nothing so clearly differentia he modern state from its prede- 


cessor_as the(légitimate monopolyof physical coercion, the vast 


xtent of the\central power, and the distinction between public 
a 


"ne brivate pursuits, interest, rights, and obligations.” 

Rosenberg’s description may be viewed as a definition of the 
“modern” political system, against which we might presumably 
measure not merely the relative degree of “modernity” evinced 
by the more than 120 contemporary nation-states but also the 
progress (or retrogression) over time registered by any single 
country as it strove to modernize.” It is apparent, for example, in 
Rosenberg’s study of Brandenburg-Prussia that the march toward 









g. Bureaucracy, Aristocracy and Autocracy: The Prussian Experience, 
1660-1815 (Boston, 1966), p. 2. 

10. Rosenberg’s definition of the “modern” state is of course very close to the 
classical formulation of Max Weber. In its emphasis on centralized power (which 
is then used to direct purposeful change) the formulation is similar to that 
suggested by C. E. Black in his recent The Dynamics of Modernization: A Study 
in Comparative History (New York, 1966). It must be noted, however, that Black 
includes in his definition of “modernity” the concept of societal integration. 
Judged by this additional standard, it is interesting that countries like Germany 
and Switzerland, which preceded the United States and the United Kingdom in 
the achievement of the bureaucratic state, are depicted as having fallen behind the 
latter countries (and several others) in the achievement of modernization. 
Whether these different rates of modernizing development imply for Black an ebb 
and flow—backward steps as well as advances—is unclear. The most useful 
discussion of the need for such flexibility in one’s conception of historical 
development remains S$. Huntington, “Political Development and Political Decay,” 
World Politics, XVII (1965), 386-430. 
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the bureaucratic state was never a long, unbroken one and that, 
indeed, the Prussian state never succeeded in bringing about the 
degree of centralized power that rulers from the Great Elector to 
Frederick William I might have desired. We will have occasion to 


return later in this chapter to the subject of discontinuous change _ 
in th O ic inistration. 
Although it might be interesting to compare 


national administrative systems the seventeenth century to 
certain historical epochs in China, the Middle East, or Rome, I | 


will accept for present purposes the assertion that the system of | _ 
ublic administration we denominate bureaucracy is in fact an | 
invention of the West and that reasonably pure exemple: of it are 
not to be found before the seventeenth century." The classical _| 
formulation of the distinguishing features of bureaucratic admin- . 
istration is Max Weber’. As Alfred Diamant has reminded us,, >) “7~“ / 
BARRE 


————— 

eber associated bureaucracy with a legal-rational authority sys-* /, 7. i 
tem characterized by a consistent set of abstract rules on the /g,- gyese 
basis of which laws are enacted for and applie members of \¢tZ77 GS, 


a corporate group encompassed by a known territory. Authority Cela [te 
A O.. Co ” ° ° A Cte ~~ 6 
in such a system is “impersonal,” exercised by those who wield it Che, 


ppp 
only on the basis of the “office” A Authority wielders = “F 
are restricted to specific spheres of competence; their powers are 


11. I recognize that I am begging—better, leaving vague—what “reasonably 
pure” would mean here. This permits me to avoid having to worry at the moment 
about certain administrative developments in Spain as early as the fifteenth 
century or, for that matter, in the court of Frederick II in Sicily as early as the 
thirteenth ‘century. On the historical evolution of bureaucracies, see: A. Brecht, 
“How Bureaucracies Develop and Function,” Annals of the American Academy of 
Political and Social Science, CCXCII (1954), 1-10; S. N. Eisenstadt, “Bureauc- 
racy, Bureaucratization, Debureaucratization,” Administrative Science Quarterly, 
IV (1959), 302-320; INA Goshal, Civil Service in India under the East India 
Company: A Study in Administrative Development Calcutta, 194 )s Ao Jel 
Lybyer, The Government of the Ottoman Empire in the Time ‘of Suleiman the 
Magnificent (Cambridge, 1913); H. Maine, Lectures on the Early History of 
Institutions (London, 1893); T. F. Tout, Chapters in the Administrative History 
of Medieval England (6 vols.; Manchester, 1920-23). 

12. See “The Bureaucratic Model: Max Weber Rejected, Rediscovered, Re- 
formed,” in Ferrel Heady and Sybil Stokes, Papers in Comparative Public 
Administration (2nd ed.; Ann Arbor, 1960), pp._59-96. I should underline here 
that my conception of the “bureaucratic state” and therefore of “bureaucracy” and 
“bureaucrats” is in no way pejorative. As von Mises noted years ago, “ The 
abusive implication of the terms in question . .. is a universal phenomenon,” 
including Prussia where “nobody wanted to be called a bureaucrat” (L. von 
Mises, Bureaucracy [New Haven, 1944]). 
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explicitly specified, and they exercise not only rights but incur 
obligations as well in the performance of their roles. 

Where such administrative organization follows a “monocratic” 
rather than “collegial” form, Weber notes that 


the whole administrative staff under the supreme authority then 
consists, in the purest type, of individual officials who are ap- 
pointed and function according to the following criteria: 

(1) They are personally free and subject to authority only 
with respect to their impersonal official obligations. 

(2) They are organized in a clearly defined hierarchy of 
offices. 

—‘3) Each office has a clearly defined sphere of competence in 
the legal sense. 

(4) The office is filled by a free contractual relationship. 
Thus, in principle, there is free s ion. 

(5) Candidates are selected on the basis of technical qualifi- 
cations. In the most rational case, this is tested by examination or 
guaranteed by diplomas certifying technical training, or both. 
They are_appointed, not elected. 

(6) They are remunerated by fixed salaries in money, for the 
most part with a right to pensions. Only under certain circum- 
stances does the employing authority, especially in private or- 
ganizations, have a right to terminate the appointment, but the 
official is always free to resign. The salary scale is primarily 
graded according to rank in the hierarchy; but in addition to this 
criterion, the responsibility of the position and the requirements 
of the incumbent's social status may be taken into account. 

(7) The office is treated as the sole, or at least the primary, 
occupation of the incumbent. 

(8) [t_constitutes_acareer. There is a system_of “promotion” 
according to seniority or to achievement. Promotion is depend- 
ent on the judgment of superiors. 

(9) The official works entirely separated from ownership of 
the means of administration and without appropriation of his 
position. 

(10) He is subject to strict and systematic discipline and 


control in the conduct of the office.* 


13. From A. M. Henderson and T. Parsons (trans. and eds.), The Theory of 
Social and Economic Organization (London, 1947), pp. 329-340, and reprinted 
in R. K. Merton et al. (eds.), Reader in Bureaucracy (Glencoe, IIl., 1952), pp. 
21-22. For more on Weber’s views of bureaucratic organization see H. H. Gert 
and C. W. Mills (eds.), From Max Weber: Essays in Sociology (New York, 
1946), pp. 196-244. 


Evolution of Western Constitutional Systems 173 


Those familiar with the history of Europe will recognize in this | 
consciously idealized decalogue patterns of administrative devel- | 
opment discernible in the evolution of Brandenburg-Prussia from | 
the Peace of Westphalia to the defeat of Prussia by Napoleon at | 
Jena in 1806, a defeat tagged by Rosenberg as “the greatest 
disaster that had ever smitten the Hohenzollern state... .”** It | 
will also be apparent that somewhere among these criteria ex- 
pounded by Weber one can find a basis for both the technocratic 
and the democratic normative prescriptions about public admin- 
istration that have been incorporated into United Nations man- 
uals, widespread movements for administrative reform in West- 
ern and non-Western countries, and the doctrines and programs 
that characterize United States technical assistance missions. Por- 
tions of the Weberian Decalogue, more or less modified or in- 
fused with norms and expectations Weber himself may or may 
not have held, have become rallying points, catechisms or opera- 
tional codes for institutes of public administration in such varied 
places as Manila, SA0 Paulo, Caserta, Saigon, and Ankara. In only 
a few places, to be noted below, do there remain self-conscious 
attempts to resist aiding and abetting the kind of bureaucrati- 
zation of the public service that some men insist is incompatible 
with other, superior values. 


It is tempting to assert that the one overriding value that has | perl 
| 





dominated administrative change (and therefore the emergence 
pose 


of bureaucracy ) in the West is >) and the desire to maximize 
and to consolidate it. Whether one’thinks of the military an 
financial magisters sent out by Roman emperors to limit the 
freewheeling behavior of pretorian prefects, the French intend- 
ants designed to provide Paris similar control over the provinces, 
or the eunuchs used by Ottoman rulers to limit the proliferation 
of competing dynasties, consi tions of power appear central in 
the value systems of administrative innovators. 

It should be self-evident that power is only one of the values 
that can be convincingly associated with the evolution of the 
bureaucratic state. This seems apparent in European history un- 
less one engages in the kind of dubious reductionism in which it 





14. Bureaucracy, Aristocracy and Autocracy, p. 203. 


174 Political and Administrative Development 


is (and can be) argued that any increase in the rationality or 
efficiency of administrative organization involves considerations 
of SoWer ESOS aE ee et it is necessary to note 
that bureaucratic development, as a particular type of adminis- 


trative organizational evolution, is frequently, perhaps inevitably, 
tied to considerations of power. Task orientation invariably sug- 


gests that political leadership historically concentrates on the 
eans of turning their wishes or policies into concrete realities. 


When it can be shown that non-bureaucratic, or prebureaucratic 
systems of administration seriously impeded a nice or efficient fit 
between ends and means, it is an easy inference that the 
strengthening of means to meet the policy ends of the “modern” 
polity requires the bureaucratic form of administrative organiza- 
tion. Several generations of students and advisors in the field of 
public administration have spoken and written extensively to the 
dubious point that the power to be effective is inextricably tied to 
a form of administration such as would emerge from the We- 
berian characteristics summarized above. 

But we should be extremely wary about any uncritical accept- 
ance of the view that administrative power itself is exclusively 
tied to Weber's ideal-typical constructs. In a brief, brilliantly 
incisive essay, Carl Friedrich notes how Weber's conceptuali- 
zation of bureaucracy is neither derived deductively from “higher 
concepts” nor inferred from careful empirical observation.” One 
consequence of this defect (which Friedrich associates with We- 
ber’s normative orientation) is that Weber tends to ignore com- 
pletely the value or norm of responsibility in the evolution of 
bureaucracy. Thus, rather than attempt to work through the 
problem of the interaction between power and responsibility—a 


15. Carl J. Friedrich, “Some Observations on Weber’s Analysis of Bureaucracy,” 
in R. K. Merton e¢ al. (eds.), Reader in Bureaucracy, pp. 27—33. In this same vein, 
it is important to note that values that transcend power, or for which power itself 
is merely instrumental, may also underlie public administrative transformations. A 
fascinating depiction of this situation is provided by Dwight Waldo, The Adminis- 
trative State (New York, 1948), chap. 1. I should add here that Michel Crozier 
insists both that social structures and values will greatly condition patterns of 
administrative organization and that the bureaucratic form of public administra- 
tion is not everywhere in time and space the most efficacious means to certain 
policy ends. See, for example, Crozier’s The Bureaucratic Phenomenon (Chicago, 


1964). 
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relationship absolutely crucial to a constitutional system—Weber, 
as Friedrich notes, pushes us to the conclusion that “a bureauc- 
racy is the more-fully developed the less responsible it is in its 
operation./*° Friedrich)then adds: 





It may be an exaggeration to hold that highly authoritarian 
“norms” have been embodied in this Weberian terminology. It 
seems to the author nevertheless striking that Weber’s fully 
developed bureaucracy is most nearly represented in three mod- 
erm organizations: (1) an army, (2) a business concern without 
any sort of employee or labor participation in management, (3) 
a totalitarian party and its bureaucratic administration. Is it not 
revealing that, at the outset of his discussion of the basis of 
“legitimacy, Weber defines “imperative control” as the probabil- 
ity that certain commands from a given source will be obeyed by 
a given group of persons?”’ 


The European history to which Friedrich refers would cer- 
tainly have provided a logical rationale for Weber's single- 
minded concern with power as central to bureaucratic evolution. 
Most writers associate bureaucratic development with the histori- 
cal triumph of the absolutist nation-state over the feudal system 
that preceded it. Although many of the widely applauded norms 
of administration, such as the separation of the private and public 
personalities of the rulers, are associated with these monumental 
struggles, the struggles themselves were generally and correctly 
perceived as competition for power—and its rewards. This ele- 
mental fact cannot and should not be obscured by contemporary 
references to “nation-building,” even if we can agree with Bendix 
that “the decisive criterion of the Western nation-state is the 
substantial separation between the social structure and the exer- 
cise of judicial and administrative functions.” Perhaps this point 
can be best illustrated by reviewing (all too briefly) the high- 
lights of administrative development in Brandenburg-Prussia. 

Writers generally agree that the Great Elector’s grand design 
was to convert the Territorialstaat that characterized the Ger- 


16. Ibid., p. 31. 

17. Ibid. 

28. Reinhard Bendix, Nation-Building and Citizenship (New York, 1964), p. 
106. 
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manic states in the seventeenth century into a Gesemtstaat cen- 
tered in Brandenburg and at Berlin. What was his motivation? 

Morstein Marx notes that at the termination of the Thirty Years 
War the Germanic states were marked by devastation, exhaus- 
tion, chaos, and extreme economic depletion. One obvious and 
overriding need was the restoration of law and order. Another 
was to forge the kind of political unit that would both preclude 
another “internal” war and win for Brandenburg a respected 
place among the political systems of Europe.” In similar fashion 
Dorwart tells us that at no previous stage in the history of Bran- 
denburg was there a greater need for a well-developed, disci- 
plined, professional administrative system that could serve to re- 
move the widespread and rampant confusion.” 

The idealized conception of the Gesemtstaat would have re- 
quired welding into a single, unified political whole disparate 
polities consisting of small individual units, dominated by indige- 
nous aristocracies and manifesting considerable diversity in polit- 
ical ideology, religious conviction, economic development, and 
national interest. In order to achieve this goal, Prussian rulers 
beginning with the Great Elector and extending through his 
grandson, Frederick William I, had to overcome concerted oppo- 
sition which emanated not so much from other major European 
nation-states as from entrenched, privileged local groups organ- 
ized in “obstinate corporate bodies.” 

It is not surprising that Prussian rulers sought to utilize a 
transformed public _administration_to achieve national_unity. 
However, it stems to me that Hatments sacl as that Sea the 
common man whom the Great Elector invited to serve as his 
companion-at-arms in the course of unity’ tend to make that 
extraordinary monarch bigger than life. Such historical myths, I 
believe, also favor the dubious inference that a concern for the 
people, and therefore an incipient liberal political ideology, was 

19. Fritz Morstein Marx, “Civil Service in Germany,” in L. D. White e¢ al., 
Civil Service Abroad (New York, 1935), p. 166. 

20. Reinhard A. Dorwart, The Administrative Reforms of Frederick William I 
of Prussia (Cambridge, Mass., 1953), p. 18. 

21. This situation is nicely summarized in Morstein Marx, “Civil Service in 


Germany,” pp. 166 ff. 
22. Ibid., p. 170. 
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basic to the Great Elector’s ambitions. Much closer to the facts of 
history, and much more to the point of how radical a break with 
tradition any ruler can effect, is the evidence offered by Dorwart 
that prominent members of the nobility—local political dignitar- 
ies and military figures—were recruited to the mission, along 
with middle-class burghers who, in any event, were never 
permitted to invade the higher echelons of the military bureauc- 
racy in any significant numbers.” 

The transformations begun by the Great Elector were in a 
sense completed by Frederick William I in the eighteenth cen- 
tury. As in France, beginning with administrative changes under | 
Louis XIV and culminating in the Napoleonic reforms, the emer- 
gence of bureaucratic patterns in Prussia goes hand in hand with | 
the consolidation of the absolutist nation-state. However, in both 
the French and Prussian cases there emerged important modern- 
izing by-products that in later years facilitated—indeed precipi- 
tated—the liberalism of the nineteenth century. 

What were these by-products? First, absolutism managed to 
destroy the local decentralizing pretentions of European feudal- 
ism. In the process, the important_separation of the public and 
private personalities and of the personal and public finances of 
the ruler is established as a cardinal principle of government. Of 

course this separation was never absolutely achieved. In countries 
like France where the economic exigencies of the monarch ex- 
tended the sale of public office into relatively modern times, 
initial modernizing administrative reforms were considerably wa- 
tered down. Nevertheless, the separation was a crucial step in 
challenging and undermining the medieval ascriptive values of 
privilege, tied as they were to the structure af the family gad the— 
legal device of heredity. 

I do not intend here to minimize the importance of these 
breaks with feudal values, or with essentially medieval concepts 

23. The Administrative Reforms of Frederick William I, pp. 3 ff. To be sure, 
Dorwart also notes that Frederick William I used burghers against the nobility in 
the eighteenth century (see, e.g., p. 32). My qualifying remark here is designed to 
reduce the image of Prussian rulers making tabula rasa of the traditional social, 
economic, and political structures. On the point of the use to which the nobility 


were put, particularly in the military, see Ernest Barker, The Development of 
Public Services in Western Europe, 1660-1930 (London, 1944), pp. 18-21. 
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of the relationship between rulers and the ruled. It is now fash- 
ionable among students of the “developing” nations to speak 
(pejoratively) about something called “defensive moderniza- 
tion.” This concept means, among other things, that the motives 
of those who advocate or effect change are suspect; it assumes 
that what is intended is not substantial, and certainly not revolu- 
tionary, change but rather that minimum of response or adapta- 
tion to changes in demand that will permit an extant elite to 
survive relatively unscathed. What European history compels us 
to accept, however, is that responses to impulses toward “defen- 
sive modernization” can and do bring about changes that over 
time have enormously important systemic implications. 

Second, therefore, in the critical era of European institutional 
transformation, the concept of sovereignty as belonging to the 
centralized nation-state (as opposed to reactionary, medieval cor- 
porate bodies ) became a hallmark of the absolutist political sys- 
tem. Whether it is a French King declaring that he is the state or 
a Prussian ruler insisting that he is the state’s first servant, the 
implication is clear: that an abstract entity can demand and 
legitimately receive the first loyalty of citizens and public serv- 
ants and that the latter can use their monopoly of physical force 
to limit or to erase the particularistic, disintegrating influence of 
localized elites. As Brian Chapman and others have observed, the 
conception of the ruler representing the state and holding power 
in its name and interests grew out of the late medieval rediscoy- 
ery of the writings of the Roman lawyers. The same rediscovery 
applies to the concept of differentiating the public business from 
the private affairs of the king’s household. Thus, on the one hand, 
Europe’s absolutist rulers used Roman law, particularly the ficti- 
tious lex regia, as a gloss for their naked struggle for territorial 
power. On the other hand, they also introduced a precondition 
for later arguments that centralized legitimate power in the 
hands of the ruler belonged to them, not as a matter of divine 
right but, rather, as a contractual delegation from the sovereign 
nation—that is, from a sovereign people. The jargon of modern 
sociology would describe this result as an unanticipated func- 
tional consequence. We need merely note that whatever the 
nature of the political unit one wishes to endow with autono- 
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mous, effective, rational authority, some sort of justification or 
gloss of this type appears to be necessary.” 

Third, the monoliths of centralized power, such as Frederick 
William I was able to make of the Prussian state, accelerated the 
growth of many of the defining characteristics of modern bu- 
reaucracy. In part because growth in state activities requires 
larger and more rational organization, in part because an emer- 
gent bureaucratic elite will tend to develop its own expediential 
goals and the means to their achievement, the public adminis- 
trative apparatuses of France and Prussia bore only faint re- 
semblance to the feudal administrative arrangements that had 
preceded them.” 

The contribution to public administrative organization and 
doctrine bequeathed later political leadership by the absolutist 
state would then include: 

1. Great ac ion of the functional differentiation of admin- 
istrative roles that in the late medieval period was already dis- 
cernible in the households of Continental princes. 

2. The establishment of the principle that at least some sectors _ 
Gf the publiservice. should be open to members of the middle 
class and that, in any case, those recruited to functional roles 
should have training and/or qualifications pertaining to those 
roles. To be sure, the myth-makers of Prussian bureaucracy have 





24. See Brian Chapman, The Profession of Government (London, 1959), pp. 
9-15. Cf. Dorwart, The Administrative Reforms of Frederick William I, pp. 5 ff. 

25. I do not mean to overstress this point and therefore to suggest that the 
systems of public administration Brandenburg-Prussia and France devised mani- 
fested no heritages at all from Continental feudalism. Rare, indeed, in the West 
has been the opportunity to create national administrative apparatus largely de 
novo. One such case is the United States, although there is question whether this 
almost unique situation has been, in the long run, entirely beneficial or salutary. 
For a most incisive and thoughtful exposition of this ambiguous advantage, see S. 
E. Finer, “Patronage and the Public Service,” Public Administration, XXX (1952), 
329-358. We might add here that the heritage of medieval practices is nowhere 
more apparent than, say, in the economic regulations of state-subsidized industry 
that developed in France in the seventeenth and eighteenth centuries. About 
these, two recent writers note: “In scope and depth, these government regulations 
were comparable to the regulations of the guilds which flourished throughout 
Western Europe during the Middle Ages. In point of fact, the ancient guild rules 
served as models for the economic regulations handed down by the French 
government, and one can detect similarity in language and detail” (R. T. Holt and 
Ve Ks Turner, The Political Basis of Economic Development [Princeton, 1966], p. 
103). 

26. On the Prussian use of higher education as an instrument of public policy 
and the creation of chairs of “cameralistics” at Halle and Frankfurt, see Chapman, 
The Profession of Government, pp. 23-24. 
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tended to overstress these educational reforms, thus ignoring the 
extent to which the Prussian nobility was able to turn relatively 
mild qualifications for recruitment to its own ends. In this regard, 
the Royal Prussian army served as a lifesaver to the aristocracy, 
many of whom “seized the military job opportunities which gave 
a fresh lease on life to illiterate noble boys, landless noble bump- 
kins, unemployed nobles returned from service in foreign armies, 
and impoverished or bankrupt squires with little or no formal 
education.” 

3..The emergence of administrative officials as public servants 
sith no proprietary rights to GIGS andtfor- ire ae eileen 
sated by salary. 

4. Establishment of the concept of hicw: Gi: 
with supreme authority held—monocratically or otherwise—at 
the center and obedience and loyalty owed office-holders higher 
up in the hierarchy. Chapman, in his discussion of the evolution 
of the French intendants correctly stresses that the discovery of 
administrative instruments for keeping field administrators re- 
sponsible to centralized authorities is one of the more important 
contributions of this period to modern governmental organiza- 
tion.” 

5. Finally, we should note that with these structural changes in 
administration there was diffused the idea not only that adminis- 
trators would be chosen and governed by a general law, but that 
law itself would become the basis for the even-handed, non-pref- 
erential application of rules to those to whom rules were meant to 
apply. Here we find iat nexus Detween. 2 exe ae of 
authority and the bureaucratic form of public administration that 
Weher considered soimportant. 

Such developments, as we shall see, were strictly speaking not 


directly related to the English ie of the rule of law, which 


27. Bureaucracy, Aristocracy and Autocracy, p. 59. Rosenberg stresses not 
so much the efficacy of educational requirements as he does their limited appli- 
cation and the skill of the Prussian dynastic bureaucrats in evading or 
ignoring them. See ibid.., pp. 58-60, 76-81, 129-130, 180-182, 211-213. But 
compare Morstein Marx, “Civil Service in Germany,” pp. 173-175, who holds that 
the merit system of Frederick William I brooked of no exceptions. 

28. The Profession of Government, pp. 20-21. 
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of inherent general right in the individual and the weight of 
judicial precedent. Both of these latter assumptions were not 
acceptable on the Continent and in the case of Brandenburg- 
Prussia (and, later, Germany ) were considered abhorrent. Never- 
theless, the Continental developments surrounding administra- 
tive change greatly spurred on the Continent the Rechtsstaat or 
[Etat de Droit which, while conceptually and historically differ- 
ent from the rule of law, did indeed engender the idea—and the 
desirability—of the state based on law and limited by it.” 

However, if we return to our query regarding the values or 
ideologies that motivated administrative innovators in Europe 
from the seventeenth to the late eighteenth century, it seems 
apparent that in the sense of the motives of reformers absolutism 
had little to contribute to the evolution of the democratic state. 
In the age of absolutism, power was the prime consideration. The 
state, and laws willed in its name, became the abstraction around 
which the raw exercise of power could be rationalized. It is 
certainly not a matter of mere chance that all over the Continent 
the earlie ini i ms were centered in the fields of — 
financial, military, and_diplomatic administration. Nationalized 
armies required a degree of efficiency and effectiveness in the 
collection of revenue, the conscription of troops, and the enforce- 
ment of the center's authority unthought of in the Middle Ages. 
Absolute monarchs, in their efforts to minimize subversion from 
within, develop personal secretaries, as opposed to councilors of 
aristocratic origin who possessed potential countervailing power. 

29. I am indebted to Giovanni Sartori for calling my attention to the need for 
differentiating—conceptually and_ historically, if not in politically liberalizing 
consequences—Rechtsstaat, Etat de Droit, or Stato di Diritto, on the one hand, 
from rule of law on the other. See G. Sartori, Democratic Theory (Detroit, 1962), 
pp. 288-291, and his “Nota sul rapporto tra stato di diritto e stato di giustizia,” 
Rivista internazionale di filosofia del diritto, XLI (January—April, 1964), pp. 
310-316. 

Sartori’s view runs directly counter to that of Otto Kirchheimer who saw rule of 
law as generic and Rechtsstaat and British rule of law (as articulated by A. V. 
Dicey) as particular cases of it. He would tend in all cases to feel that the 
individual is better protected “when specific claims can be addressed to institu- 
tions counting rules and permanency among their stock in trade. . . .” Kirchhei- 
mer insisted that, beyond tradition, procedural safeguards, pareueyy in a 
country such as Germany, with police-state traditions, are critically important. See 
his “The Rechtsstaat as Magic Wall,” in Kurt Wolff and Barrington Moore, Jr. 


(eds.), The Critical Spirit: Essays in Honor of Herbert Marcuse (Boston, 1967), 
pp. 287-312. The quoted phrase is from p. 288. 
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These personal secretaries later evolve as the first important sec- 
retaries of state. The same monarchs grow to be suspicious of the 
privy councils, great councils, or king’s councils and shift adminis- 
trative responsibilities to new specialized officials or committees. 
Within these councils themselves, the monarch isolates a chosen 
few with whom he discusses the most important matters of state 
and public policy. Thus, while Dorwart’s use of “cabinet govern- 
ment” to describe the system of high-level decision-making de- 
vised by the Hohenzollerns seems odd, we can certainly see in 
that arrangement one precursor of what later come to be called in 
England the “Inner Cabinet.”” 

Europe’s absolute monarchs of the seventeenth and eighteenth 
centurtes were thus confronted by and greatly preoccupied prima- 
rily with the historical crises of national identity, legitimacy, and 
penetration. As power-seekers (or nation-builders) they reached 
out for new patterns of administrative organization that would be 
instrumental in the resolution of these crises. Where common 
identification with a Hohenzollern prince was not enough to weld 
together a Prussian nation-state, military, financial, diplomatic, 
and judicial means had to be found to coerce the recalcitrants. 
That the means chosen served to admit middle-class elements to 
some spheres of power, or that these means should have created 
new conceptions of law and administration that undermined au- 
tocratic rule, is scant reason for viewing this period in Europe as 
one of conscious democratization “from the top.”” 

Europe’s actual or aspiring absolute monarchs then were ex- 

30. The Administrative Reforms of Frederick William I, pp. 8 ff. 

31. Although I do not wish to pursue here what may be essentially semantic 
problems, it is necessary to note the conceptual distinction between “democracy” 
and “liberalism” drawn by Sartori. If I read him correctly, he would argue that 
both the Rule of Law and the Rechtsstaat (rule-of-legislators) are to be under- 
stood as favoring not democracy but liberalism, as providing as it were two 
different but related solutions to “the problem of political freedom in terms of a 
dynamic approach to the juridical conception of freedom.” Sartori goes on to 
argue, “This explains why we cannot speak of political freedom without referring 
to liberalism—liberalism, I repeat, not democracy. The political freedom we enjoy 
today is the freedom of liberalism, the liberal kind of liberty; not the precarious, 
and, on the whole, vainly sought liberty. of the ancient democracies” (Democratic 
Theory, p. 291). Moreover, it is noteworthy that where, as in Germany, the 
concept of Rechtsstaat developed, that development was greatly complicated by 
philosophic notions of law emanating from an enlightened despot, found in the 


writings of Kant and other German writers. See Sartori, “Nota sul rapporto. . 
Pp. 311-313. 
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posed to salient historical nation-building crises such as those 
suggested above.” To be sure, re, such crises were not felt with equal 
intensity in any single country, nor was the “crisis load” the same 
everywhere across continental space. For example, long before 
the Great Elector sought to expand the territory over which 
Brandenburg-Prussia could exercise effective centralized control, 
a sense of “German” nationality (or identity) was widely diffused 
in Central Europe. Similarly, a French “national” identity might 
be traced to the conflict between Philip the Fair and Pope Boni- 
face in the thirteenth century, long before Louis XIV sought to 
expand the territory over which what was willed at Paris would 
be translated into conforming behavioral responses in Rouen and 
Dijon, Bordeaux and Toulouse. 

The concept of divine right, or some variation of it, might 
provide a reasonably effective solution for the problem of legiti- 
macy. The concept was far more effective on the Continent than 
in an England where the royal prerogative ran continually afoul 
of such restraining concepts and institutions as the inherent or 
historical rights of English subjects or the Aingyis courts and 
common law. As I have noted in detail elsewhere,” the “crisis of 
penetration” whenever and wherever it has occurred in the West, 
and whatever the degree of satisfactory resolution of other na- 
fion-building cri crises, has required that political leadership devote 
“Thajor attention to problems of administrative organization. 


By comparison to most of today’s developing na of course, 
Western countries did not experience overwhelmingly heavy “cri- 
Sis oac s, or the simul taneous onset of-al nation-building prob- 
lems, including identity, legitimacy, penetration, participation, 

distribution. It was not after all only England that enjoyed 


relative leisure in the confrontation of the major historical crises 








32. The concept of “salient historical crises” and their relationship to political 
development is discussed by Joseph LaPalombara aa Myron Weiner, Political 
Parties and Political Development (Princeton, 1966), pp. 3-42, 399-435. Cf. 
Robert E. Ward and Dankwart A. Rustow, Political Mo ernization in Japan and 
Turkey (Princeton, 1964), concluding chapter. Five such “crises” are treated in 
detail in L. Binder et al., Crises of Political Development (Princeton, 1969). A 
brief explication of these crises can be gleaned from Lucian Pye, Aspects of 
Political Development (Boston, 1966), pp. 62-66. 

33. See my “Penetration: A Crisis of Governmental Capability,” in Binder et 
al., Crises of Political Development, chap. 5. 
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that each nation-state tends to experience. For most European 
countries, by the time that late-developmental crises such as 
participation and distribution (associated with the service state 
rather than the regulatory state) occur, the crises of identity and 
isakebe ee TUES a (e.g., Switzerland, England, 
France, Spain), or central cores of later larger nation-states have 
had experience in such crisis management and the use of the kind 
of military or civil administrative apparatus that can provide 
valuable guides to the handling of additional crises (e.g., Pied- 
mont in Italy, Prussia in Germany). 

We must appropriately ask whether there were other values 
implicit in what the architects of the absolute state undertook in 
the seventeenth and eighteenth centuries. In Prussia it is certainly 
possible, as Dorwart claims, that a nation-building genius like 
Frederick William I was psychologically impelled to win Prussia 
the grandeur of a great power, as well as the respect of other 
nation-states with which Prussia would have to compete.” This 
same monarch is generally described as one who in his personal 
system of values placed the characteristics of probity, discipline, 
and hard work very high. Thus, even when the Prussian bureauc- 
racy had degenerated into a dynastic citadel, it enjoyed an almost 
unexcelled reputation of possessing as an institution the very 
qualities that Frederick William I personified. Moreover, the 
latter’s obviously paternalistic attitude toward his subjects, cou- 
pled with the shave qualities mie aree ee contributed to 
the development in Prussia of the “guardian” bureaucrat, as 
opposed to other types.” 


34. To be sure, we must avoid here either the notion that all of England’s 
nation-building problems were leisurely handled over several centuries or that, 
once resolved, a crisis never re-emerged there. To cite one example I discuss Jater 
in this chapter, the monarchs at London experienced between the eleventh and 
nineteenth centuries greatly varying success in their efforts to achieve an effective 
centralized administrative control over the English realm. For an excellent sum- 
mary discussion of this aspect of English political development, see Holt and 
Turner, The Political Basis of Economic Development, pp. 88-95, 118-126, 
147-159, and chap. 5, passim. 

35. The Administrative Reforms of Frederick William I, pp. 32-33. 

36. The “guardian” bureaucrat, of course, is not unique to eighteenth-century 
Prussia. The British bureaucracy, following nineteenth-century reforms, is some- 
times described as guardian-like in its management of administrative affairs. More 
pointed historical examples would involve the dynasties of China up to the Sung 
period. Fritz Morstein Marx, The Administrative State (Chicago, 1957), discusses 
both the Chinese and Prussian examples, as well as bureaucratic systems of the 
“caste,” “patronage,” and “merit” types. See chap. iv. 
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However, it is also necessary to recognize that conditions on 
the Continent during the period under discussion were singularly 
propitious for economic development, and we must assume that a 
second major value (closely akin to political power) was eco- 
nomic gain or wealth. All over Europe an emergent mercantilist 
class looked to the state not merely for the non-interference we 
associate with laissez faire but, more important, for the kind of 
positive action that would facilitate economic enterprise. “In the 
age of absolutism,” Friedrich reminds us, “public policy was 
dominated by mercantilism—a body of thought which its ablest 
expositor has called a ‘system of power.’ Mercantilism, though 
usually associated with the idea of protectionism, was committed 
to freedom of trade. Internally, it was an economic corollary of 
the monarchical policy of centralization and unification.” The 
two goals or desires walked hand in hand. 

Thus, men like Colbert in France turned their attention to the 
problem of administrative innovation in considerable measure 
because they realized that the guild system of medieval Europe 
was considerably outdated and that a policy of free trade was not 
enough to spur the economic growth that he and others sought. 
He and the extraordinary monarch he served viewed a strong, 
national administrative system as a critical device that would 
permit the nation-state to further the growth of industry and 
commerce. During the seminal years of Colbert, the governors at 
Paris were perfectly willing to increase state regulation of busi- 
ness and industry, to use public authority to grant commercial 
and industrial monopolies, and, indeed, to put the state itself 
directly into entrepreneurial activities. In the seventeenth cen- 
tury, a wide range of administrative arrangements and innova- 
tions, ranging from the Conseil des Finances, the Conseil d’Etat, 
and the contréleur général at the center to the famed intendants, 
and the less-known lieutenants généreaux de police and the in- 
specteurs des manufactures in the provinces, can be systemati- 
cally associated with the impulse to economic growth.” 


37. Carl J. Friedrich, Constitutional Government and Democracy (rev. ed.; 
Boston, 1946), p. 20. 

38. On this important period in French administrative development, see Phil- 
lippe Sagnac, “Louis XIV et son administration,” Revue dhistoire politique et 
constitutionnelle, III (January, 1939), 23-47; J. E. King, Science and Rationalism 
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Even though reformers and innovators like Colbert were wise 
enough not to seek to break completely with certain aspects of 
the medieval guild system,” his efforts to create effective adminis- 
trative control did not go unopposed. The privileges of the clergy 
were extraordinarily difficult to reduce, and persistent attempts 
of this character led to antisystem behavior on the part of clerics. 
Locally based nobility frequently responded negatively to new 
taxes imposed from Paris, and the intendants were often no 
match against their opposition; the parlements of France, even if 
often cowed by the overpowering majesty and determination of 
Louis XIV, frequently set legal roadblocks in the way of reform 
and eventually became a central factor in the ruinous, cata- 
strophic destruction of the ancien régime. Nevertheless, many of 
the organizational innovations introduced in the seventeenth and 
eighteenth centuries not only spurred economic development in 
France but remained guides to public administrative reform well 
into the nineteenth century. 

Reflecting no doubt on European experiences such as these, 


Joseph Spengler delineates a wide range of governmental activit 
—from the maintenance of law Tat omer aie] Tie eaGouragement 
of banking to the enforcement of contracts and the investment in 
social overhead capital—that is not only legitimate but perhaps 
vital for those developing nations that now seek to find the path 
to ema ab as we shall later note with 
regard to England, a nation-state can modernize economically 
given varying degrees of administrative centralization, it is ap- 
parent that what the European experience teaches is that laissez 
faire in its narrowest conceptualization is both historical myth 
and certainly not the most efficacious road to economic change. 
Whether it is or is not also the most efficacious route to constitu- 
tional government is a matter I will touch on below. 

In this period, then, the political interest of a segment of the 





in the Government of Louis Ve 1661-1683 (Baltimore, 1949); Allen Johnson, 
The Intendant as a Political Agent under Louis XIV (Lowell, Mass., 1889); 
Alfred Cobban, A History of Modern France (Baltimore, 1957), Vol. I, chap. 1. 

39. See Holt and Tumer, The Ean Basis of Economic Development, 
pp. 102-103, for a discussion of medieval aspects of French regulation of emergent 
industries in the seventeenth century. 

40. Joseph J. Spengler, “Bureaucracy and Economic Development,” in Joseph 
LaPalombara (ed.), Bureaucracy and Political Development (Princeton, 1963), 


PP. 199-232. 
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traditional elite and the economic interests of an emergent 
middle-class elite coincide. Those who sought expanded territorial 
power quickly understood the importance of economic growth as 
a means of financing and consolidating such expansion. Those 
who sought riches similarly realized that they could be best 
achieved not in the chaos of atomized local political systems tied 
to the ascriptive, corporative norms of a defunct feudalism but 
rather through the intervention of a friendly centralized nation- 
state with sharp administrative and legal teeth. 

Given this symbiotic understanding, it is not at all remarkable 
that a number of the values associated with rational commercial 
and industrial enterprise should spill over into the public admin- 
istration sector. It is here that one must look for the modern 
origins of such Weberian bureaucratic standards as accountabil- 
ity, honesty, efficiency. Thus, when Morstein Marx writes of the 
German and American “genius” in the management of large-scale 
eae his primary measuring rod, indeed the magic word, 

“efficiency.” Similarly, as one peruses the pages of Dorwart’s 
Pe ier of the administrative changes effected by Frederick Wil- 
liam I, specific reforms such as division of labor, the development 
of functional specialists, improvement in record-keeping and ac- 
countability all center on the value of efficiency, which is so 
inextricably tied to essentially economic considerations. As Dor- 
wart notes, these changes were greatly spurred by the Hohenzol- 
lern ruler’s interest in increasing income, national wealth, com- 
merce, industry, and the size of overseas possessions.” 

Historians record the degeneration of bureaucratic systems in 
the eighteenth century in both France and Prussia, about whose 
splendid administrative systems Herman Finer was able to claim 
that, by comparison, the public services of Great Britain and the 
United States of that era were barbaric.“ In France, the degener- 
ation, greatly spurred by the sale of public offices which then 


“Civil Service in Germany,” p. 1 
ss The Administrative Reforms of F ea William I, p. 54- 

43. Cited in Morstein Marx, “Civil Service in Germany,” p. 173, from Herman 
Finer, The Theory and Practice of Modern Government (London, 1932), II, 1184. 
The decline of the bureaucratic state of Louis XIV is delineated in Vol. I of 
Cobban, A History of Modern France. For Brandenburg-Prussia, Rosenberg, 
Bureaucracy, Aristocracy and Autocracy, is a useful summary of the ebb and flow 
of reform and decay in national administration. Cf. K. W. Swart, Sale of Offices in 
the Seventeenth Century (The Hague, 1949). 
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became hereditary and by a proliferation of essentially uncollect- 
able detested taxes, was dramatically characterized by public 
identification of a corrupt, arbitrary, and obtuse bureaucracy 
with the monarch at Paris. Barker insists that the monarchy not 
only lost its creative dynamic but was much more unsuccessful 
than England—and, we might add, Prussia—in the co-optation of 
the emerging professional, commercial, and industrial classes. 
This neglect toppled French absolutism by revolution.“ 

If the more successful co-optation of the mercantilists in Prus- 
sia spared that nation revolution, the later Hohenzollerns were 
unable to curtail the tendency of the Prussian bureaucracy to 
become a closed, insensitive, heavy-handed, self-perpetuating, 
and autocratic caste. So entrenched had that caste become that 
the system persisted beyond the French Revolution, and Prussia 
did not take realistic stock of the degeneration until it experi- 
enced a resounding defeat at the hands of Napoleon at Jena.” 

One interpretation of Prussia’s response to this crisis empha- 
sizes the movement for reform associated with Baron vom Stein. 
According to Morstein Marx, vom Stein helped Prussia to adapt 
to the new conditions (i.e., values and ideology) unleashed by 
the French Revolution. Disdainful of efficiency, Morstein Marx 
tells us, vom Stein sought to forge a strong bond between the 
administration and the people. This would explain the reformer’s 
emphasis on administration devolution, local autonomy, and the 
need for consultation in administrative decision-making, ideas 
clearly at odds with Weber’s conception of monocratic bureauc- 
racy.” 

44. See Public Services in Western Europe, pp. 10 ff. The Barker view is 
somewhat oversimplified. Although failure of adequate co-optation was one impor- 
tant factor in disintegration, corruption, arbitrariness, and venality in administra- 
tion, religious work and clerical opposition to control from Paris, increasing 
restiveness among French masses (especially in overcrowded rural areas), and the 


replacement of Louis XIV by lesser monarchs were also contributing factors that 
should not be obscured. 

45. The burden of Rosenberg’s excellent study, Bureaucracy, Aristocracy and 
Autocracy, is to trace in detail the persistent survival of aristocratic and authoritar- 
ian elements in Prussia’s bureaucracy. 

46. Morstein Marx, “Civil Service in Germany,” pp. 188-191. One of Friedrich’s 
objections to Weber is, of course, that it was precisely the decentralization and 
consultative aspects of bureaucratic organization that he either ignored or con- 
sciously excluded from his ideal-typical formulation. See Friedrich, “Some Obser- 
vations,” p. 31. 
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A somewhat contrary interpretation of vom Stein’s reforms 
would classify them as an early example of “defensiv iza- 
tion”. To be sure, serfdom was abolished,‘Some new elements 
awére added to the administrative system, new functional minis- 
tries were added to the General Directory, and some autonomy 
and representational arrangements were made in local govern- 
ment. As far as Prussia as a whole was concerned, a national 
parliament was not introduced until after a second wave of revo- 
lutionary liberalism had swept across Europe in 1848. But the 
1849 parliament itself indicates how little touched were the Prus- 
sian leaders by the ideas of the French Revolution and of the 
Napoleonic reforms. Absolutist ideas persisted, and the concept 
of the state (ie., rulers) as sovereign was carried by German 
jurists right into the twentieth century.” In this philosophical 
context, limitations on the rulers, be they the monarch or his 
administrators, was a matter of enlightened despotism, a conces- 
sion rather than a matter of legal or natural right, or of historical 
practice. Thus, Barker is quite correct when he declares that the 
Prussian “revolution” of 1807-10 greatly increased administrative 
efficiency but did little to mitigate the absolutist ideology that 
had long underlain Prussian government and administration.” 
Rosenberg puts this view even more pungently: “A strange politi- 
cal bedfellow gave the Prussian bureaucracy the opportunity for 
bringing to its climax the stuggle to abridge royal prerogatives 
and to acquire the powers of ‘cabinet government.’ Napoleon 
Bonaparte, Emperor of France, “par la grace de Dieu et les consti- 
tutions de la Republique, was consolidator of the most effective 
type of bureaucratized absolutism theretofore known.” 

Thus, the revitalized Prussian (later German) bureaucratic 

47. For reasons of space, I am greatly telescoping this important phase in 
German administrative development. For an excellent, insightful discussion of this 
period, see Chapman, The Profession of Government, pp. 25-36. 

48. Public Services in Western Europe, pp. 22-28. 

49. Bureaucracy, Aristocracy and Autocracy, p. 202. Rosenberg’s point requires 
some qualification. Whatever may have been the philosophical underpinning of 
the Rechtsstaat, it is necessary to acknowledge that the concept itself suggests 
limitations on rulers and their bureaucratic servants based on legislation. As 
Sartori correctly notes, Rechtsstaat, as it evolved on the Continent, implies the 


auto-limitation of the state based on law. Where such a concept develops, 
administrative adjudication becomes a crucial consideration. See Sartori, “Nota sul 


rapporto ... , pp. 310-311. 
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state so widely admired by some Americans in this century (in- 
cluding Woodrow Wilson) was the product of a set of values and 
ideology which were anything but democratic. Indeed, the per- 
sistent assumptions of German jurists, rulers, intellectuals, and 
public administrators were doggedly opposed to the ideas that 
emerged from the French Revolution. At best, the German as- 
sumptions could support a benevolent paternalistic guardian bu- 
reaucracy. At worst, they could be utilized—in pure or perverted 
form—as the intellectual underpinning for a police state.” 

Most European states moved in the direction of Napoleonic 
administrative reforms and French revolutionary assumpti 
ers. As far as Continental Europe is concerned, clearly demo- 
cratic values relating to administrative organization do not 
emerge until France has left its indelible imprint on human 
history. 

Ernest Barker suggests that Napoleon seryed_as_a bri e-) 
stween bureaucracy and democracy, Presumably this would mean 
that Napoleon managed to accept and improve on the Sun King’s 
<parcaucratic stale” saAThont permaliing i foamy ae 
on democratic values. The notion that the bureaucratic form of 
administrative organization is incompatible with freedom and 
democracy has had many advocates. Von Mises made the idea 
the fulcrum of his stinging attack on the welfare state and eco- 
nomic planning; almost two decades ago Charles Hyneman, 
reflecting on his experience in the American federal bureaucracy, 
sought to underscore both the potential utility of bureaucratic_ 
organization and the need for devising effective means of control- 
ling it politically in a democratic society;” more recently, a num- 
ber of writers interested in the development of Pakistan have 
pointed to the need for trying to reconcile the political goal of 





50. On this point, particularly as applied to Weber’s reading of the German 
bureaucratic tradition, see Frederic §. Burin, “Bureaucracy and National Social- 
ism: A Reconsideration of Weberian Theory,” in R. K. Merton et al. (eds.), 
Reader in Bureaucracy, pp. 33-47. 
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_democratic participation with the often non-democratic struc- 
tures and orientations of bureaucratic agencies.” 

- The notion that such contradictions necessarily exist can be 
traced to two major sources. ithe first source would be the kind of 


history we have summarized thus far, namely, the associati 
over time of the bureaucratic administrative system with an es- 
sentially undemocratic Prussian or French state. The second 
source, which I will discuss below, is another historical tradition 
—i.e., that of England and the United States—which 


associate democratic government with a strong antibu ic 
system of values. 


~Barker himself confirms this apparent contradiction when he 
notes that “the conjunction of democratic government with bu- 
France.” What, then, we may ask, is the nature of that conjunc- 
tion? Or, phrased in terms of the topic of this chapter, what new 
values or ideologies are associated with the kind of administrative 
development that followed in the wake of the French Revolu- 
tion? 

Scrupulousness of historical interpretation requires us to em- 
phasize that Napoleonic concepts such as administrati int- 
ment on the basis of merit and the equality-ef citizens before the 
law_were notinventions of the Philosophers or Jacobins but, 
rather, ideas deeply rooted in the evolution of states such as 
Brandenburg-Prussia. The development of cameralism in that 
same state compels us to associate with the Hohenzollerns the 
concept of a professionalized public administration as well. Simi- 
larly, the French revolutionary antipathy toward the notion that 
any secondary, corporative structure could stand between the 
citizen and the state was already apparent in both prerevolu- 


53. Inayatullah (ed.), Bureaucracy and Development in Pakistan (Peshawar, 
1953). See, especially, the chapters by Masihuzzaman, “Administrative Obstacles 
to Voluntary Associations in Pakistan,” pp. 57-78; Ralph Braibanti, “Philosophical 
Foundations of Bureaucratic Change,” pp. 79-89; Masihuzzaman, “Public Service 
Tradition in Pakistan: A Case for Revision,” pp. 285-298; and A. T. Rafiq 
Rehman, “Basic Democracies and Rural Doone in East Pakistan,” pp. 
326-352. 
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tionary French and Prussian attacks on feudal institutions. In the 
same vein, the administrative characteristics of the Napoleonic 
unitary state—symbolized by the concepts ge 
functional specialization, and unimpeded _central_control—had 
Siok aie the See ot both Prussia and France. Not 
only the intendants of Colbert but also the steurrat of Frederick 
William I were the precursors of the Napoleonic prefect. Thus, 
when Chapman cites recruitment on the basis of merit rather 
than class or caste as one of the democratizing influences of the 
Napoleonic reforms,” this statement can be accepted only against 
the ascriptive dynasty into which Prussian bureaucracy had de- 
generated and not as an innovative pattern for which there ex- 
isted no European precedents. 

However, Chapman and others have also noted that the criti- 
cally important new value associated with administrative changes 
effected by Napoleon turns on the concept of sovereignty. With 
the advent of the Revolution and its aftermath the nation re- 
places the ruler as the repository of sovereignty. Under this con- 
ception, subjects are transformed into citizens, administrators 
into servants rather than the instruments of an omnipotent state. 

This transformation, important as it has been in subsequent 
administrative evolution on the Continent, has sometimes been 
incorrectly interpreted to mean that sovereignty was understood 
to reside in the people and that authority was exercised on the 
basis of a delegation from the people, whose inherent sovereignty 
also implied limitations on the exercise of power. But, as Gio- 
vanni Sartori points out, the French Revolution enthroned the na- 
tion, not the people; deputies represent the will of the nation, not 
of the people; indeed the concept of “deputy” is misleading in 
itself for, Sartori tells us, this was the precise moment in French 
history in which elected legislators ceased being deputies in the 
strict sense.” Thus it is in this sense that we must understand that 
Napoleonic France, rather than abandon the administrative appa- 
ratus that developed under absolutism, replaced [état c'est moi 


55. The Profession of Government, p. 29. 
56. See “Representational Systems,” International Encyclopedia of the Social 
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with a sovereign “General Will” or, as Barker suggests, with a 
national moi.” 

This change does not provide a philosophical basis for a demo- 
cratic, pluralistic conception of the state, which has its roots in 
popular sovereignty and whose intellectual antecedents can be 
traced back through the Germanic tribes of the Middle Ages and 
to the Roman lawyers. The political thought of the French Revo- 
lution was overwhelmingly antipluralist, closer to Louis XIV than 
to English thought of the period. Revolutionary political thought 
brooked no intervening structures between the nation and the 
citizen, which might compete for the loyalty or allegiance of the 
latter. 

Nevertheless, we do have here a new value, against which 
administrative organization and behavior are to be judged. 
Henceforth administrators are no longer answerable only to the 
ruler; they can_a e judged against the standard of laws 

at_define—and limit—their behavior In the name of the over- 
riding value, the nation, rights and obligations would extend to 
those who administer public policies, as well as to those who are 
the objects of such administrative activity. 

In the administrative sphere, the most important development 
associated with the change in the concept of sovereignty was the 
emergence of systems of administrative adjudication. Where, as 
in England, the rule of law is a matter of historical and philosoph- 
ical tradition, administrative law and adjudication, as separable 
fields of attention and activity, seem unessential. Where the 
Rechtsstaat or [Etat de Droit emerges, however, administrative 
adjudication is inherent in the assumption that legislation will 
define the limits of bureaucratic behavior. Where such laws pro- 
liferate, and are codified, special tribunals to handle litigation 
arising under them appear as an inexorable development. Napo- 
leon’s handling of this problem involved the creation of a power- 





57. Public Services in Western Europe, p. 13. Fritz Scharpf calls my attention 
to my usage of “General Will” here, noting that German scholars have tended to 
link Rousseau with totalitarian ideologies and certainly not with democratic 
pluralism. This is also my understanding. The French conception I speak of here is 
incipiently, perhaps inherently, authoritarian. At best, it implies the development 
of ['Etat de Droit or, as Sartori notes, the auto-limitation of the state through law. 
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ful Conseil d’Etat, which remains today the pride and the major 
symbol of French democratic administrative justice.” 

Although similar structures quickly proliferated among Euro- 
pean countries (including Germany), the most pertinent ques- 
tion to pose concerning them was and remains the extent to 
which such judiciary bodies were accorded broad scope and final 
authority regarding citizens’ complaints against the state or its 
representatives. In those countries where parliaments are viewed 
as sufficiently geared to the task of holding administrators to the 
rule of law, separated administrative tribunals are considered 
unnecessary. In other countries, where the need to be particularly 
vigilant against the excessive, arbitrary, illegal, or improper use of 
admittedly essential administrative authority is strongly felt, spe- 
cialized judicial bodies have come into existence. Even in rule- 
of-law countries such as England, however, the growth of statu- 
tory law alongside the common law has raised serious questions 
about the need for specialized administrative tribunals. 

What this particular development in administration represents 
is strong emphasis on the service aspect of public administration 
as a central value. Where such a value is dominant, and where it 
is conditioned by the limitations implicit in the concept of 
Rechtsstaat, considerations of efficiency, organizational ration- 
ality, and professionalization in the bureaucracy will not have the 
overriding importance that Weberian theory ascribes to these 
aspects of bureaucracy. In a dramatic fashion that has plagued 
political theorists for many decades, this development shows the 
confrontation of technocratic versus humanistic norms. From the 
standpoint of those who would emphasize the humanistic quality 


58. Professor Henry Parris has properly called my attention to a possible 
ambiguity here. In France, as he correctly notes, administrative Jaw and tribunals 
grew out of a history in which, even where they tried, the courts were little 
successful in controlling the executive. The parlements under Louis XIV, for 
example, were singularly ineffective in this regard, even if they could sometimes 
place obstacles in the way of an onrushing, centralizing monarch. In England, on 
the other hand, the evidence is overwhelming that the courts did succeed in 
checking the monarch. Parris suggests, therefore, that in England suggestions that 
there be created separate administrative tribunals appear not merely unnecessary 
but pernicious. 

The French parlements, however, were not completely without their effect on 
public opinion, both during and following the reign of Louis XIV. In this regard, 
see R. R. Palmer’s important discussion of “The Quasi-Revolution in France, 
1763-1774” in his The Age of Democratic Revolution (Princeton, 1959) I, 86-99. 
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of organized society, it is no longer sufficient to equate the rule of 
law with the even-handed application of paternalistically derived 
rules. Not only is it demanded that those to whom rules apply 
participate in their formulation; it is demanded as well that 
structures be erected to assure that the inevitable inequities and 
other dangers implicit in bureaucratic governance will be cor- 
rected. Bendix puts this dilemma quite succinctly: “Impersonal 
administration provides an indispensable buttress of regularity, 
detachment, calculability and all of the other positive attributes 
of order, but these gains are inextricably linked with a studied 
disregard of personal circumstances and hence of considerations 
of equity.” 

Bendix goes on to suggest that the rule of law can prevail as a 
meaningful concept only if neither the concern with equity nor 
the concern with the formal attributes of rule-making predomi- 
nates within a political system.” As I have used “rule of law” in 
this chapter, Bendix’s usage would be incorrect in that the con- 
siderations of equity and of procedure implied in this comment 
would apply to the Continental Rechtsstaat. In any event, French 
and other European political systems have responded to this 
problem or dilemma by erecting complex and prestigious systems 
of specialized administrative adjudication. This formula, how- 
ever, has not been followed by either Britain or the United States, 
and it is therefore necessary to ask what kinds of values were 
associated with public administrative development in these 
Western constitutional systems. 


III. The Underlying Values of the 
Anti-Bureaucratic State 


It is well known that England developed many of the charac- 
teristics we associate with the bureaucratic state long before the 
Continental changes discussed above had appeared. For example, 


59. Nation-Building and Citizenship, p. 111. 
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a_remarkable degree of centralized administrative control of the | 
country was achieved not long after the Norman Conquest. The 
administrative genius of the Normans can be seen in part in their 
decision not to try to destroy and replace previously existing 
“traditional” elites and governmental structures but, rather, to 
seek to incorporate them into the newly centralized polity. 

To be sure, Norman (and later Angevin) rulers did not have an 
easy time of it, and they therefore could not rely entirely on the 
local nobility to achieve the desired degree of administrative 
centralization. Thus, the office of the sheriff came to represent the 
administrative presence of the king locally. In this sense, the 
sheriff may be viewed as a historical precursor of the French 
intendants and the Prussian steurrat, even if the sheriff's scope of 
responsibility was much broader than that of the latter when they 
first appeared on the Continent. 

It is unnecessary to detail here the gradual evolution of special- 
ized administration as the diffuse administrative structure of the 
king’s household proved inadequate to deal with new govern- 
mental problems and the gradual extension of governmental serv- 
ices.“ We know that Norman rulers were primarily concerned 
with the expansion and maintenance of power; that early on they 
were compelled to accept some limitations on the exercise in 
favor of locally centered nobility; that over the centuries the 
Privy Council became an instrument for directing the king’s 
struggles against local interest and nobility; and that a gradual 
division of labor in the Privy Council moved England from an 
essentially patrimonial to an essentially bureaucratic type of 
public administration. 

We know too that the evolution of English public administra- 
tion was not linear and that the ebb and flow of “development” 
and “decay” persists to the present day. The crisis of legitimacy, 
for example, was experienced many times between the Norman 
invasion and the Act of Settlement, and more than one of these 
crises emanated not merely in dynastic changes but, for a brief 
period in the seventeenth century, in the abolition of monarchy 
itself. 





61. The still-classic work on administrative evolution in medieval England is 
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The ebb and flow is more directly apparent regarding the 
management of the crisis of penetration—the continuing problem 
of making the center's Policies effective throughout the realm, 
which on many occasions since 1066 took on massive proportions. 
Institutions such as the sheriff declined as effective instruments of 
central control; the powers of the monarch often degenerated for 
a host of reasons including personal qualities of leadership, local 
and international intrigues, struggles for power among monarchs, 
parliaments, judicial bodies, and so on. As new territories were 
added to the English realm, great problems of administrative 
penetration were created; these new territories also assured that 
issues of legitimacy and identity, seemingly resolved between the 
eleventh and fourteenth centuries, re-emerged to challenge and 
to plague the English rulers at London.” 

Thus, not only was the evolution spread over many centuries, it 
was also uneven and subject to retrograde steps. It was indeed 
retrogression that permitted Finer to describe English adminis- 
tration of the sixteenth and seventeenth centuries as barbaric by 
comparison with the achievements of France and Prussia. 

During the years when strong monarchs were effecting great 
changes in public administration, the fever of absolutism did not 
escape the interested attention of English monarchs. The fact 
that English absolutism was never as pervasive as in Continental 
countries, and much more short lived, was of enormous impor- 
tance for later political and administrative development. Of the 
handful of territories that could reasonably be called nation- 
states at the beginning of the seventeenth century, all of them 
lacked effective centralized administrative systems; all of them, 


—_ 


as Field notes,” still exercised local power and authority through 


(often tenuous) agreements with local dominant families. It was 
against such feudal political-administrative arrangements that 
reform-minded or nation-building monarchs proceeded on the 


62. The ebb and flow I refer to here can be gleaned from such sources as these: 
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1928); R. H. Gretton, The King’s Government: A Study of the Growth of Central 
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Continent, and in England as well. England was much less suc-_ 
ces i alizing power. ‘ 

Why was this so? Barker (and others as early as Montesquieu ) 
have noted a number of “ecological” and related reasons for this 
difference. Thus, while early administrative centralization was 
facilitated by ease of communications in the British Isles, the 
security from invasion her insular position provided permitted 
England not to emphasize a national standing army. Such armies, 
it will be reballsd, ware’ hie tanjGv inv acanetel aaa by Continen- 
tal monarchs to forge absolutist states. Indeed, it was the army 
that Louis XIV was often compelled to use when his famed 
intendants were unable to collect the taxes his wasteful regime so 
desperately needed. 

Barker goes on to suggest that absolutism in England was also 
impeded by the absence there of deep class cleavages, by the 
feudalism, and by the fact that English subjects would ave 
found it difficult to perceive Scottish and Hanovarian monarchs 
as the incarnation of the deity.” Insofar, then, as the absolute 
state in extreme form does not materialize under Edward IV in 
the sixteenth or Cromwell in the seventeenth centuries, England 
is denied or spared historical development that carried with it 
major administrative changes. 

It seems to me, however, that beyond geographic, “ecological,” 
ax_psychological factors that may have Tmpeded’ administrative 

ange_under lish absolutism, certain structura hilo- 
sophi t be noted as well. Structurally En land 
became a national entity very early, and as I have noted, a 
reasonable resolution of the crisis of penetration was achieved by 
the end of the twelfth century. Two extremely important conse- 
quences followed from the pattern of attempted hegemony ex- 
perimented by the Normans and Angevins. 

First, the extension of power from the center was characterized 
by adapting local Saxon institutions to the administrative needs 
of the center. The sheriff became the king’s general agent in the 
counties. When the sheriff became unreliable, or overburdened in 
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this role, English monarchs had recourse to justices of the peace 
who functioned at the parish level, and lords lieutenant who were 
responsible for managing and supervising the county militias. 
Administrative innovation rarely involved sending forth magis- 
ters, intendants, or steurrats from the center. Field administrative 
personnel, even when disposed to be loyal to the monarch, were 
cross-pressured by their attachments to and identification with 
local interests. Early in the game, therefore, the monarch was 
either inclined or compelled to bargain with local centers of 
power, and to create an administrative control apparatus that 
sought to integrate rather than to replace or destroy such local 
centers. 

Second, from the infant years of modern England, many ad- 
ministrative changes and institutional arrangements have been 
spurred by and have appeared as consequences of more or less 
organized attempts to limit the powers of the central government. 
Before the Great Elector or Louis XIV could turn his attention to 
administrative innovation, there was additional territory to con- 
quer, to add to the core nation-states, and to infuse with a new or 
modified sense of national identity. In England, from the earliest 
years, English subjects claimed rights, and these rights in turn 
implied that the powers of the central government would be 
limited. Such views were articulated as early as the meeting at 
Runneymede; they were eloquently repeated and elaborated four 
centuries later in the debates at Putney; they had become so 
deeply ingrained by the seventeenth and eighteenth centuries 
that they lay at the center of the Glorious Revolution and the 
successful American rebellion. Demands to exercise power from 
the center, then, consistently encountered the counterclaim that 
power be shared, as well as the insistence that it could and 
should be limited. It is primarily in the sense of divided and 
limited power—under a system of rules and understandings that 
define both the scope of power and the conditions of its exercise 
—that Carl Friedrich asks us to comprehend the essence of con- 
stitutionalism.” 


65. Constitutional Government, pp. 4, 20-21; 116 (on the role of judicial 
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Other factors served over time to reinforce both of these tend- 
encies and, in turn, to institutionalize anti-bureaucratic tenden- 
cies. For example, Pe eae i 
effective check on Monarchs and central administrative bodies 
‘Such as the Privy Council. English judges and the common law 
they created became over time formidable obstacles to the exer- 
cise of arbitrary will by the central government. Faced with the 
opposition of such officials, the power of the monarch became 
problematical. By the middle of the sixteenth century, there 


existed approximately two thousand justices, about whom Holt 
and Turner observe: 


. . . these officials, in contrast with the French intendants, never 
became the instrument of the central government. The people 
who were appointed to these posts were landed gentry of the 
localities, who were largely concerned with their own private 
interests and the interests of the communities they administered. 
Since they were the unpaid servants of the crown, they were 
forced to live on the income from their own estates—a condition 
that gave them a large degree of independence from the authori- 
ties in Westminster.” 


Given historical developments such as these, it is not so surpris- 
ing that the doctrine or claims of divine right should have found 
relatively fewer ready adherents in England than on the Conti- 
nent. England considered absolutism, flirted with it for a time, 
and then rejected it with considerable repugnance, along with 
administrative arrangements that absolutism implied. 

Writing of political developments in England in the early sey- 
enteenth century, Friedrich nicely summarizes the range of ar- 
ticulated, conflicting values that helped to shape the course of 
later institutional arrangements. In this period, he says, 


the whole range of political issues, from absolutism in Hobbes to 
anarchy in the Levellers, was explored, fought over with word 
and sword, and finally settled in favor of a division of power 
between king, lords and commons, which, while sounded 
medieval and traditionalist, was in fact modern in that the real 
foundation of this division was the electorate behind the com- 
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Evolution of Western Constitutional Systems 201 


mons, rather than the ecclesiastical authorities and feudal land 
owners behind the Lanta” > 


These claims to share and to limit power persist in all of 
English history. Such claims might be those of the local aristoc- 
racy appealing to feudal practices and institutions; or of religious 
minorities, demanding the right to be free of centralized reli- 
gious coercion; or economic, social, and professional groups at 
Putney and later who insisted on the right to be represented in 
decisions affecting their well-being.” Such ferment and debate 
could not and did not pass unnoticed in subsequent decisions 
taken in the governmental sphere. 

It was precisely this elemental fact, however, that Charles I 
failed to understand. As a result, his erroneous belief that the 
British had restored monarchy and placed it above Parliament 
cost him his headéThe Glorious Revolution of 1688, therefore, en- 
thrones the legislative omnipotence of Parliament at essentially 
the same time that Prussia and France are enthroning the admin- 
istrative omnipotence of the centralized ruler. In the critical 
second half of the seventeenth century, then, it is the British 
Parliament that consciously seeks to set limits on the executive- 
administrative power. The Act of Settlement of 1701 is in this 
sense merely a recognition of the successes scored by the national 
legislature in restricting the monarch’s control in the vital area of 
finance, limiting his arbitrary behavior toward subjects, and 
greatly curtailing his ability to govern by prerogative. 

Following the Glorious Revolution, we know that British ad- 
ministration degenerated into a morass of nepotism, patronage, 
corruption, and proliferation of agencies that persisted well into 
the nineteenth century. The concept of the “gentleman adminis- 
trator’ so persistently dominant in English political culture 
tended greatly to obscure the fact that “gentlemen” were not 
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necessarily intelligent and that mere intelligence might not be 
enough to assure the kind of public administration required at 
the onset of a state’s industrialization. 

One striking contrast between France and England in the 
seventeenth century is that the mercantilist fever that affected 
the former was very mild indeed in the latter country. In contrast 
with the situation on the Continent, the advocates of mercantil- 
ism encountered formidable opposition in England. Efforts by the 
monarch to grant monopolies, to grant patents and tax exemp- 
tions, to regulate existing or nascent industries foundered on the 
open hostility of the citizenry, and on the successful constitu- 
tional objections registered by common-law courts and justices of 
the peace. Given the very loose linkage between central adminis- 
trative bodies and local governments, the clumsy structure of 
crucial bodies such as the Privy Council, and the absence of 
strong standing armies, Westminster simply could not make 
many of its efforts in the economic sphere stick. 

Moreover, it is reasonably clear that the English monarchs were 


not so much interested in encouraging economic growth as such, 
as they were i uating economic practi and, more impor- 


tant, in increasing the amount of revenue coming to London from 
the outlying districts of the kingdom. Where such motives be- 


came apparent, Parliament itself became a serious roadblock, in 
the interest of limiting the financial independence of the monarch 
and assuring itself a continuing power of the purse. Thus, the 
persistent value or ideology of limited government succeeded in 
impeding a line of monarchical policy that if implemented would 
have required substantial administrative change. In this important 
sense we might note, therefore, that the very corruption and 
patronage that came to mark English administration may have 
been quite important for the overriding end-in-view of parlia- 
mentary supremacy. 

Not until the so-called economic reforms championed by Burke 
in 1780 did Britain begin to face up to the limitations inherent in 
a public administration characterized by a multiplicity of boards 
that had grown up in a crazy-quilt pattern during almost a cen- 
tury of legislative supremacy. Even here, however, the motives or 
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values underlying such reforms were surely not those one asso- 
ciates with a Weberian conception of bureaucracy. As Pares puts 
this, “When Fox and Burke reformed administration . . . they 
did so (as they were careful to point out) without any desire to 
increase efficiency or to save money, but solely to reduce the 
political influence of the Crown.” One indication of the truth of 
this observation is of course that administrative boards continued 
to mushroom well into the nineteenth century. 

It is only in the last century, then, that we begin to detect 
administrative changes that are not necessarily associated with 
the values I have delineated thus far. It is certainly noteworthy 
that.the degree of industrialization, and its associated proble 
bureaucratic _states_of France and Prussia had managed to 
achieve. One possible explanation of this is that Britain’s rela- 
tively small scale and cheap administration may have freed 
for economic growth human and financial resources that might 
otherwise have been drained off by bureaucratic proliferation.” 
This advantage, if such it was, tended to disappear later in the 
century when nepotism and sinecures abounded and when the 
cost of British administration became greatly inflated. 

In any event, the industrial revolution, as Smellie says, “com- 
pelled the state to create a machinery of administration almost as 
complex as the new machinery of industry itself.”” However, 
once again the underlying values are significant, for the accumu- 
lation of wealth, while omnipresent as a value of capitalistic 
society, is superseded by concern for the individual and for pro- 
tecting him against the inequities, inequalities, and violence asso- 
ciated with the industrial revolution. That such concerns were 
real and that they did in fact emanate in important administra- 
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tive changes is minutely detailed in Parris’ fascinating study of 
the British railroads in that last century. As Parris notes, the 
notion that Benthamism and classical economics are antithetical 
is unacceptable. For one thing, Adam Smith insisted that the 
interest of the consumer is paramount. For another, Bentham 
himself argued persuasively that there does not exist a “natural 
right” that immunizes the businessman from state regulation in 
the interest of the consumer. The conclusion here is apparent: the 
Benthamite “happiness of the greatest number,” as well as Adam 
Smith’s concern for the consumer, might very well imply and 
require restrictions on free enterprise.” 

British interpretations of nineteenth-century administrative 
history are varied, sometimes polar. Smellie tends to abhor the 
“muddling through,” insisting that “it is inevitable that a repre- 
sentative government should suffer from the defective planning 
of its administrative machinery. For, when government is based 
upon persuasion, continuity with the past is often a political duty 
when revolution is an administrative necessity. In England the 
history of every government department is almost as complex as 
the history of the constitution itself.”” Smellie adds that “the 
growth of English administrative machinery was stunted by the 
continuit her political and legal tradition. We paid too big a 
price in administrative immaturity for our national tradition of 
gradualism.”™ 

The specifics of what Smellie is driving at are not difficult to 
imagine: chaos, corruption, nepotism, incompetence, inefficiency, 
and the remainder of a hair-raising roll call of shortcomings. His 
depiction of changes, when they occur, invariably associates 
them with complex industrial problems, revelations of adminis- 
trative madness during the Crimean War, or threats to England’s 
economic hegemony represented by the United States or Conti- 
nental countries. That England managed to survive at all as a 
major power and as a democracy seems nothing short of miracu- 
lous. 

72. Hen) drake Government and the Railways in Nineteenth-Century Britain 
(London, 19 65), Pp. 202-203 


73. A Hun Years of Bnelish Government, p. 56. 
74. Ibid., p. 57. 
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There are those who argue otherwise, insisting that among 
other things one must look carefully for the routine and common- 
place in administration, and not merely for the sensational and 
the bizarre. Thus, the Parris volume is a careful explication of the 
striking degree of professionalism and technical competence that 
became associated with the government regulation of the rail- 
roads after mid-century. 

S. E. Finer, in a telling review of British administration in the 
eighteenth and nineteenth centuries, concedes many of the nega- 
tive aspects of it identified by historians. For example, he notes 
laconically that the proliferation of offices and agencies was 
caused by the fact that “from the Norman Conquest almost no 
office or department was ever abolished; but functions often 
were.’ But Finer’s fine eye for the routine and detailed leads 
him to conclude about the notorious customs system, for example, 
that it “was not the weltering sink of corruption, immorality and 
indolence which we have been conditioned to expect.” Finer 
cautions that the low morality or other seemingly negative 
aspects of British administration should not be inferred from 
isolated instances of corruption or venality that gain wide public 
notice. He concludes as well that later in the nineteenth century 
some of the very conditions that made an earlier British adminis- 
tration the object of opprobrium saved it from evolving in the 
direction of “spoils” taken by the United States under Jackson.” 

I have taken this short digression in order to clarify several 
important aspects of British administrative reform during the last 
century. First, commitments to abstract concepts of efficiency and _ 
rationality associated with Max Weber were rarely paramount in 
British administrative thought. Second, Smellie and others are 


undoubtedly correct in suggesting that changes often moti- 
vated by the needs of and the problems created by industriali- 


zation, or by international disasters or pressures that threatened 
— 


Britain’s primacy on the world stage. Third, and closely related to 


the last point, the gradual extension of the suffrage made it _ 


75. “Patronage and Public Service,” p. 334. 
76. Ibid., p. 343. 
77. Ibid., pp. 355-357: 
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relatively imperative both to reduce the human cost of industrial- 
ization and to reaffirm the British tradition of power shared at the 
local level. Thus, just as the development of the railroads led to 
administrative changes affecting safety, conditions of labor, and a 
host of other problems, the Poor Law of 1834 triggered adminis- 
trative overhauling that eventually led to the creation of a na- 
tional health administration and the broad regulation of the labor 
market. In the process of effecting such changes, British adminis- 
tration improved not merely its technical competence but re- 
moved many of the organizational defects (e.g., sinecures, multi- 
headedness ) associated with eighteenth-century patterns. 

How much reform had actually occurred in Britain prior to the 
issuing of the Northcote and Trevelyan Report of 1853 cannot be 
established here with certainty. The document, which Smellie 

calls “one of the most important state papers ever published,” 

seems to me to represent the first extensive effort on the part of 
the British to move toward the bureaucratic state. The report's 
major intention was twin-pronged: first, it sought to reduce the 
excessive degree of patronage that persisted in British adminis- 
tration; second, it sought to strengthen administration by assuring 
highly trained candidates for “administrative class” positions. 
This was to be achieved by the introduction of a classification 
system that would separate “intellectual” administrative work 
from other positions and by requiring an entrance examination of 
entering candidates for the intellectual services. 

It should not be thought, however, that the values underlying 
these reforms were essentially democratic. Far from it. The value 
of efficiency in administration, learned in part from the reorgani- 
zation of the Indian Civil Service, was a prominent theme. 
Benthamite notions regarding administration when reflecting 
moral indignation could be easily translated into paternalistic 
reforms that did not greatly affect the administrative system. It is 
noteworthy that Commons was persuaded to accept the reforms 
only after its advocates were able to show persuasively that the 
reforms would not seriously threaten the monopoly over higher 
administrative office long enjoyed by the British aristocracy. Thus 
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Smellie notes that “to develop a scientifically planned bureau- 
cracy was impossible because of the opposition of aristocratic 
prejudice and middle-class parsimony. We were governed,” he 
adds, “by brilliant amateurs with aristocratic prejudices and 
middle-class paymasters. In spite of the abolition of patronage the 
leading civil servants were drawn from the same social class and 
often from the same families as the great political figures they 
served.””* 

Here it seems to me that Smellie reveals a misunderstanding 
of the difference between “patronage” and “spoils,” as well as 
his own normative commitment to a particular kind of “scientific 
administration.” Patronage as a guiding principle in the recruit- 
ment of administrators at any level need not imply a perpetua- 
tion of incompetence or corruption. “Spoils” might not be in- 
compatible with the norm of competence either, except that it 
does imply frequent turnover of administrative personnel and a 
corollary impulse to corrupt behavior while administrative office 
is held. Smellie seems to be objecting not so much to the quality 
of British administration as to the fact that, even after certain 
reforms, the administrative class continued to be recruited from 
the aristocracy and the middle class. 

Thus, despite the persistence of an aristocratic administration,” 
it is vital to bear in mind that changes effected between 1832 and 
1870 had a strong humanitarian cast and, in addition, were 
spurred by the sense of moral revulsion against human suffering 
and inequities diffused in England by the Benthamites and their 
successors. Some of the changes might be said to have been 
motivated as well, if not by a democratic ideology, then by the 
fact that the extension of individual liberty and political partici- 
pation meant that certain mass demands could no longer be 
casually or callously ignored. In this last regard, however, I be- 

78. A Hundred Years of English Government, p. 75. 

79. William Mackenzie is skeptical about how far one would want to push the 
“Tevisionist” view that the notion of a “unified elitist administrative class” was 
essentially myth. Mackenzie holds that the label of myth will stick only until 1914 
when Warren Fisher at the Treasury and a group of “Platonic Guardians” recruited 


to public service between 1900 and 1914 did indeed constitute an elite. He adds 
that this generation is now dead and that that succeeding them is now dying out. 
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lieve Smellie is quite correct™ in insisting that these reforms, even 
if impelled by the logic of a democratic ideology, were negatively 
based, in the sense of improving bad government, rather than 
positively motivated, in the sense of planning ahead to have the 
public administrative apparatus capable of responding to the 
needs of an emerging “service state.”™ 

The famous Haldane Report,on Machinery of Government 


(1918) and the rise of a socialist ideology demanding the exten- 
sion or te positive or Seniesa tive or “service” state account for a third majo 
wave of British administrative reform since 1832. The Haldane 
_ Report was based primarily on considerations of efficiency and 


rationality, and it greatly extended the reforms associated with 
the Northcote-Trevelyan era. It reflected not so much the rising _ 


\ egalitarian ideology of labor as it did the Utilitarian emphasis on 
such middle-class values as order and efficiency. Long after such 
industrially based values had affected the administrative organi- 
zation of Prussia, they began to make themselves felt among the 


political leaders of Britain.” 
A fourth wave of administrative reform, long demanded by 


Britain's political left, has yet to materialize, although measures 
of recent years affecting public educatio d the financing of 


scientific research may be bellwethers of this. There is little 


80. A Hundred Years of English Government, p. 172. For a much more detailed 
history of nineteenth-century administrative reforms, see H. R. G. Greaves, The 
Civil Service in the Changing State (London, 1947). Greaves, as he describes the 
late eighteenth-century condition of British administration quotes this pointed 
remark of Burke: “. . . neither the present, nor any other First Lord of the 
Treasury, has ever been able to make a survey, or make even a tolerable guess of 
the expenses of government for any one year, so as to enable him with the least 
degree of certainty, or even probability, to bring his affairs into compass” (p. 12). 

81. From this state of affairs, given En Tish traditions, nineteenth-century 
progress in reform could only be very slow. This point seems to me basic. To be 
sure, one can turn to the writings of Bentham and find in them the basic format 
for subsequent administrative reform. The English utilitarians sought to abolish 
waste, to encourage efficiency; they insisted on a real rather than spurious 
application of the doctrine of equality before the law; they were outspokenly 
opposed to political patronage and corruption; and they certainly desired a more 
streamlined, professionalized public service open to merit. But, as Greaves (The 
Civil Service in the Changing State, p. 20) correctly emphasizes, agreeing with 
Smellie, these men were primarily concerned with alleviating the abuses of the 
past, not in anticipating the needs of the future. 

82. Thus Greaves (ibid., p. 26) argues that public service careers open to talent 
were seen by the nineteenth-century reformers not as an end in themselves but 
rather as a means of increasing efficiency and economy in the management of 
governmental affairs. 


\ 
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question that the motives of humanitarianism, efficiency, econ- 
omy, and reducing social tension associated with the reforms of 
the last century produced in Britain a model system of adminis- 
tration—one that in some ways rivaled the Prussian model in its 
organizational attributes. But it remains a highly elitist adminis- 
trative system, dominated by men who make a fetish of the value 
of the intelligent amateur in administration and who continue to 
insist that the British system needs no radical transformation— 
particularly in the areas of training for the public service and 
administrative adjudication. 

Typical of many British attitudes toward the bureaucratic state 
modeled along French or Prussian lines is the stinging, lively 
attack of Sisson on the concept of régime administratif.” Sisson 
clearly does not care for the Weberian-type bureaucratic system. 
He insists that the excessive codification associated with Napo- 
leonic reforms, as well as the Conseil d’Etat, means “no doubt 
that people confronted with a somewhat high-handed bureauc- 
racy feel the need for some re-assurance and that, while adminis- 
trative officials could not be tied down to so rigid a procedure as 
the courts, there could be a declaration that they would conduct 
themselves in a manner which would give the citizen of the new 
republic every chance of getting his rights.”™ 

Chapman puts this latter point more neatly when he suggests 
that “a country’s view of public administration reflects its under- 
lying philosophy of society and the state.”” Thus, in countries 
such as Germany with a monarchical tradition, Chapman finds 
that people will manifest trust in the competence and probity of 
public officials. In republican-tradition countries such as France 
and Switzerland, on the other hand, administrators are consid- 
ered overbearing and corrupt.” Presumably the monarchical tra- 


83. C. H. Sisson, The Spirit of British Administration (London, 1959). Henry 
Parris suggests that Sisson’s book may in fact be a subtle and bitter attack on 
British administration. This seems plausible, given the grotesque way in which 
Sisson characterizes the bureaucratic state. 

84. Ibid., p. 69. But cf. Port, Administrative Law, p. 330, another British 
scholar, who in 1929 could write, “So far from administrative law in France 
unduly favoring Government officials, it is true to say that in no other country is 
the ordinary citizen so well protected against | the consequences of acts of State 
servants, as he is in France at the present time.” 

85. The Profession of Government, p. 303. 

86. Ibid., pp. 308-309. 
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dition accords the bureaucrat the kind of high status that breeds 
mutual confidence; the republican tradition leads to an exten- 
sively articulated administrative adjudicative system designed to 
compel otherwise untrustworthy bureaucrats to adhere to the 
principles and disciplines of constitutionalism.” 

By these standards, it would be difficult to place Britain and 
the United States neatly in either the “monarchical” or “republi- 
can” traditions. American distrust of administrative elites, un- 
leashed in the Jacksonian era but apparent under colonialism, did 
not lead to institutions of administrative adjuciation anything like 
the Conseil d’Etat. The British “monarchical” tradition may help 
explain the persistent deference toward public officials that one 
associates with that country but that does not in turn completely 
square with the distrust of centralized authority and the centu- 
ries of trying to limit it which I have reviewed above. For that 
matter, Germany itself might be a “deviant case” in that German 
administrative courts really grew out of internal administrative 
review boards and have as a central purpose the tying of field 
administrative units to central authority. That they might also 
serve to protect the citizen against bureaucratic excesses seems 
an “unintended” or “unanticipated” consequence.* 

We do know, however, that the administrative reforms of the 


United States_were influenced by factors similar to those that 
characterized England in the nineteenth and twentieth centuries. 


The Jacksonian effort to democratize a hitherto elite national 


government led to the kind of patronage that was also typical of 


England, although the “spoils” system went far beyond anything 


87. On the critical importance of the status accorded the higher bureaucracy by 
a social system, see Fritz Morstein Marx, “The Higher Civil Service as an Action 
Group in Western Political Development,” in LaPalombara (ed.) Bureaucracy and 
Political Development, pp. 63-95. Cf. Chapman, The Profession of Government, 
p. 315, who states, “The public official is naturally affected by the way the public 
regards him. He inevitably acquires characteristics which the public expects of 
him. If he is treated with respect, he will carry himself with conscious dignity; if 
with distrust he will become defensively aggressive.” 

88. I am indebted to Fritz Scharpf for this observation. He adds the point that 
the centralizing function of German administrative courts remains basically impor- 
tant in West Germany today, and that one must remember that giving meaning to 
Rechtsstaat through such tribunals may mean nothing more than that the individ- 
ual must be treated by administrators “according to the rules,” no matter how 
arbitrary or authoritarian or undemocratic the rules themselves might be. (The 
last phrase is my inference, not Professor Scharpf’s statement. ) 


Evolution of Western Constitutional Systems 211 


that Britain experienced in the eighteenth and nineteenth centu- 
ries. Efforts at reform later in the century were strongly influ- 
enced by the implicit values of an emergent industrial society. 
Between these two periods, administrative change was associated 
with cataclysmic events such as civil war, just as the earliest 
period in the evolution of American national administration was 
influenced by the need for welding together a nation-state. 

If the history of public administrative development in the 
United States has any distinctive features, they s seem to lie in 
this: that American nati history 
rope had already completed a variet of e nces in the organ- 
ization and management of government. These experiences were 
merican nation-builders, who enjoyed the luxury of 
being able to approach problems of public administration almost 
de novo. Just as we are able to identify nation-building crises and 
values or ideologies with which major choices or transformations 
in European administration were associated, so were Federalists 
and Republicans able to do the same thing. As a result, adminis- 
trative evolution in the United States is early influenced by ac- 
tive, self-conscious debate. The debate begins with the critically 
important Federalist-Republican confrontation on the nature of 
national power and extends right through the era of scientific 
management and the onset of the positive state. Even a cursory 
look at American history will reveal that canons of administrative 
law and organization have been borrowed both from England 
and from the Continent. The hybrid pattern the United States 
has evolved manifests an unwillingness to rely exclusively on the 
common law and philosophical assumptions that undergird the 
rule of law and a commitment to rely as well on constitutional 
and statutory limitations I have associated with [Etat de Droit. 

Thus, queries about whether a Conseil d’Etat is desirable, or 
how far up or down the Weberian principle of merit should 
extend, or how much delegated authority or emergency power 
should be accorded the executive branch, or what special rights 
and obligations accrue to the public servant as opposed to the 
ordinary citizen—all questions such as these cannot be settled 
merely by reference to an administrative “technology” plus a 








C. 


ae 


212 Political and Administrative Development 


legal system that is presumably universally applicable. Unlike 
the rose of Gertrude Stein, an organization is not simply that. It 
exists within a particular cultural setting and will be influenced 
by and in turn will influence that setting. Where the organization 
is governmental (in the sense of being endowed with the powers 
of the state), seemingly technical questions about it will always 
be tied to feelings the governors and governed have about the 
meaning and mission of government itself. Thus, questions about 
public administration are almost always in part ideological. 


IV. Bureaucracy, Democracy, Constitutionalism 


As my brief review of administrative developments in several 
Western countries suggests changes invariably were associ 
with certain ends-in-view (values, ideologies) held by those who 
sought to bing aboutthange, or to impede it. For the Great 
Elector, Frederick William I, Louis XIV, and the early Norman 
kings, the overriding value appears to be the extension of terri- 
torial power. Where such extensions occurred, they required 
some administrative reorganization in advance, so to speak, in- 
fact of extended jurisdiction, the creation of new administrative 
arrangements to make elective contro’ of cnlarged-nation-states 
possible. Thus, in these countries at least, the reasons why earliest 
administrative reforms occurred in the military and financial sec- 
tors appear self-evident. 

In these same countries and others, however, a new catalytic 


value—wealth, economic development—recurs throughout their 
histories, but takes on particularly significant importance when 





_ the opportunities of trade, commerce, and industrialization are 


\ viewed as requiring governmental _ inte ion for their maxi- 


m_aehiexvement. Thus the European mercantilists became the 
advocates of the absolutist state—and of a system of administra- 
tion that would provide the internal (sometimes external) condi- 
tions that would help make men rich. Monarchs and their advis- 
ers pursuing their own interest in maximizing political power 
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found it relatively easy to work with those whose interests, partic- 
ularly in colonial exploitation, were so congruent with their own. 

In these periods, one might say that there were no independent 
doctrines of administration but that public administrative ar- 


rangements were seen primarily (perhaps strictly) as instrumen- 


tally related to goal attainment. However, with the advent of 
industrialization certain aspects of administrative organization 
began to take on the trappings of absolute values in themselves. 
The kinds of canons of human organization and behavior that 
appeared “natural” to industrial enterprise were generalized for 
all organizations and particularly for public administrative 
organization.” Similar canons were derived from transformations 
in military organization and applied to both private and public 
administration. Even more significantly, the canons were derived 
from the Roman Catholic church, dominant in Europe for several 
centuries and endowed with a system of administrative organiza- 
tion which would have influenced secular governments even if 
“princes of the Church” had not been so prominent as administra- 
tors of the latter. These are the root sources of such concepts as 
hierarchy, command, obedietice, discipline, accountability, spe- 
cialization of labor, professional qualifications, order, efficiency, 
and economy. They clearly represent the technocratic side of 
public administration, and no end of debate, as well as mischief, 
has been caused by assumptions that such aspects of administra- 

89. This view of the transformations I treat here was expressed by a critic of my 
paper at Bellagio. As I recall the position there expressed by Michel Crozier, it 
might be summarized as follows: (1) the Napoleonic state did not introduce 
administrative changes that represented radical breaks with patterns of previous 
centuries; (2) the “bureaucratic state” may be neither a “great” Western discoy- 
ery nor, in itself, a new method for governing men; (3) what makes the important 
difference over time are not the objectives of governments but new ideas about 
center-local relations, the citizen and the state, etc.; (4) the discovery that man 
can be governed “ ‘rationally,” so closely associated with Weber, inevitably leads to 
rigidities of organizational patterns, which in turn influence even the kind of 
objectives a society can seriously contemplate. 

I can agree with much of this, but must defer in part from Crozier’s conclusion 
that the critical question must be how one can administer given a range of 
existential conditions—such as changes in political Participation, technologies of 
communication, etc. Differently put, the question is how rulers can move men 
when they seek to realize something. I assume that such questions have been 
posed from time immemorial but that choices are always limited by what is 
inherited from the past. This inheritance includes institutions, values, perceptions, 


and even systems of rationality. It is these variables that I have in part sought to 
identify and gauge in this chapter. 
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tion, meritorious though they may be in the abstract, can be 
uncritically applied to any public service, wherever found in 
space and time. 

Those who would stress the technocratic or “scientific” side of 
Western administrative doctrine often ignore a second strain of 
values or ideology that influenced political and administrative 
development. In a word, that value is the individual. Whether 
concern for him is derived from early Christian thought, the 
writings of the Roman lawyers, social-contract or natural-law 
theorists, or Utilitarians, it is clear that this value has also served 
to condition the development of public administrative systems. 
Indeed, even the absolute monarchs, who presumably rarely 
drew a democratic breath, indirectly acknowledged this value 
when, for other reasons, they insisted on even-handed treatment_ 
f subjects b ministrators, according to law. 
here, as in England, the ¢ 
received articulation early, attempts emerged not to aggrandize 
but to define restrictively, and to limit, the exercise of power. 
This remains true throughout British history and is therefore a 
central goal of those Englishmen who, after political power had 
been tamed, sought to limit the alleged excesses in the exercise of 
economic power. On the other hand, where the value of the 
individual was not strongly articulated prior to the consolidation 
of national power, absolutism took hold, and only violent revolu- 
tion was in some cases able to modify patterns of administration. 
Indeed, in such situations locally based resistance was almost 
always considered nefarious for the nation’s well-being—as inci- 
dentally such resistance is generally viewed today in the develop- 
ing nations. Neither Rechtsstaat nor [Etat de Droit provides a 
strong protection for the individual in that these concepts, unlike 
the rule of law, imply only that, whether by tradition or statutes, 
the state and its servants will govern not arbitrarily but by the 
rules. 

As many view the history of the West, it appears that the most 
efficient and effective administrative systems have been asso- 
ciated with despotic power. That such power would quickly be 
seen as stemming from a highly technocratized public bureauc- 
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racy was inevitable. That such technocratic public bureaucracies 
often stressed expediency as opposed to principled values and 
sometimes succeeded in establishing overpowering dynasties in 
opposition to both people and monarch seemed to some to be 
equally inevitable. It therefore seems perfectly logical that a 
British people accustomed to stress the individual as a central 
value appear to prefer to be administered by “amateurs” rather 
than experts. How else explain Sisson’s comment that “the high 
official faced with an awkward question feels for a specialist as 
Goering felt for his revolver when he heard the word ‘culture’? 
The passion for specialization, so characteristic of the Germans 
and betraying their desperate hope for certainty and their basic 
wobbling, may increase the size but certainly cannot increase the 
homogeneity of the service or the facility of communications 
within it.”” 

Mr. Sisson’s view of the British public servant is of course 
patently naive and empirically false, particularly when he sug- 
gests that “it is the absolute nonentity of the British administrator 
that is his chief merit.”* However, it is noteworthy that his 
principal target is Max Weber and that, in striking contrast to 
scholars like Morstein Marx, he prefers that members of the 
administrative class be strictly rather than judiciously neutral 
politically.” To be more than a nonentity or to be more politically 
committed would constitute for the British administrator a viola- 
tion of the constitution, “for it would make the administrator a 
man who mattered, competing in his own right for public atten- 
tion and support, instead of his being, as he is at present, the 
mere servant of a Minister of the Crown.”” 


90. The Spirit of British Administration, p. 117. Two observations might be 
added here: First, it is not entirely clear that despotic systems are more “effective” 
or “efficient” if the test is, roughly, the ratio of resources utilized to the 
ends-in-view. Despotic systems have drained off many human and material 
resources to maintain order. Relatively liberal regimes, such as England in the 
eighteenth century, could keep disorder at a bearable minimum with relatively few 
resources and thus free men and materials to the tasks of economic development: 
Second, one must be wary about accepting stereotypes such as the “passion for 
specialization” in German administration. German administration—like that in 
Italy and a host of other countries—is plagued by the overwhelming presence of 
non-specialist lawyers in administrative positions. 

gi. Ibid., p. 127. 

92. Morstein Marx, “The Higher Civil Service.” 

93. Sisson, The Spirit of British Administration, p. 146. 
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Of course, it is the “nonentities” Mr. Sisson refers to who have 
made the British public service the envy of many nations. I cite 
him here not to engage in polemics but merely to illustrate how 
deeply ingrained is the Englishman’s suspicion of the Weberian- 
type bureaucrat and how insistent are the British that the only 
reliable “guardian” bureaucrat is one who has not made a special- 
ization or a fetish of administration. 

Briefs for the administrative generalist on the one side and 
claims for the specialist on the other are simply another way of 
phrasing the presumed tension or antipathy between bureaucracy 


and democracy. Although all administrative systems require both 
specialists and_generalists, the fear is that increased emphasis on 


functional specialization will lead to the destruction of democ- 
racy by the technocrats. The problem and the debate are of 
course greatly complicated in the era of the service state, which 
followed on the heels of universal suffrage and the growth of 
socialist ideology in the West. One of the supreme ironies of 
socialist thought, of course, is that it simultaneously anticipates 
enormous growth in public services and the withering away of 
bureaucracy. However, in the face of concrete experiences rang- 
ing from Lenin’s discovery that not every citizen can administer 
to more recent Western experiences with the administration of 
national economic planning, socialist ideologies have returned to 
the question how bureaucratic administration, which appears 
essential to modern government, can be kept responsible. 

This is, of course, the appropriate question, as Carl Friedrich 
has been insisting for more than thirty years.” It is clear that 
limitations on bureaucratic behavior that are self-imposed by 
benevolent guardians will not do for those who are unwilling to 
sacrifice the dignity and the freedom of the individual for the 
benefits that derive from a technocratically splendid Weberian 
bureaucratic system. But it is also self-evident, as Friedrich has 
insisted, that before there can be constitutionalism there must 
exist a state whose government and governors can then be sub- 


94. See C. J. Friedrich and R. T. Cole, Responsible Bureaucracy (Cambridge, 
Mass., 1932), and C. J. Friedrich (ed.), Responsibility, Vol. III in the Nomos 
Series (New York, 1960), pp. 189-202. 
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jected to a division of powers, careful definition of spheres in 
which power can be exercised, rules regarding the circumstances 
and conditions under which power is legitimately used, and fi- 
nally, the means of peaceful redress and correction when the 
rulers exceed constitutional bonds. 

Alvin Gouldner has written eloquently to this problem.” He 
laments polemics among social scientists about whether Max We- 
ber’s writings on bureaucracy were antisocialist or procapitalist, 
suggesting that Weber's view may well have been “a plague on 
both your houses.” However, he adds that “if Weber is to be 
regarded as an ‘ideologist, he is an ideologist not of counter- 
revolution but of quiescence and neutralism. For many intel- 
lectuals who have erected a theory of group organization on 
Weberian foundations, the world has been emptied of choice, 
leaving them disoriented and despairing.” 

Rather than have us despair, Gouldner would have us be cou- 
rageous and inventive in our search for public administrative 
arrangements that do not do violence to humanitarian democratic 
values. Thus he says about social scientists who have elaborated 
the dynamics of pathology in organizations, 


Instead of telling men how bureaucracy might be mitigated, 
they insist that it is inevitable. Instead of explaining how demo- 
cratic patterns may, to some extent, be fortified and extended, 
they warn us that democracy cannot be perfect. Instead of 
controlling the disease, they suggest that we are deluded, or 
more politely, incurably romantic, for hoping to control it, In- 
stead of assuming responsibilities as realistic clinicians, striving 
to further democratic potentialities wherever they can, many 
social scientists have become morticians, all too eager to bury 
men’s hopes.” 


For the so-called developed countries, most of which have 
resolved crises of identity, penetration, legitimacy, and participa- 
tion, Gouldner’s prescriptions would call for exploring a range of 
modified institutional arrangements or the creation of some new 


95. Alvin W. Gouldner, “Metaphysical Pathos and the Theory of Bureaucracy,” 
American Roliiical Science Review, XLIX (1955), 496-507. 
oe Hae p. 498. 
dP: 507. For Gouldner’s attempt to spell out how the clinician would 
Bea? ee is Patterns of Industrial Bureaucracy (Glencoe, Ill., 1954). 
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structures. To some extent, the research of recent years on legisla- 
tive-executive relations, legislative oversight, and the creation of 
institutions like the ombudsman suggest that some at least are in 
search of solutions. 

For the developing nations, with the heaviest kinds of “crisis 
loads,” the situation is manifestly much more complicated. To 
what extent, for example, can the development of bureaucracy 
within the context of democratic institutions that marks Switzer- 
land’s experience be extrapolated to the developing nations?” 

Is Friedrich correct in suggesting that the cart of parliamentary 
government should not be put before the horse of a well-devel- 
oped bureaucracy?” In the public administrative literature on the 
developing nations, the chorus of voices accepting “mobilization 
regimes” or essentially bureaucratically run systems as the only 
logical direction that these nations can take grows louder and 
more insistent.’ 

I confess to skepticism about such views, particularly when we 
seem now to have reached the point where we are able to define 
the concepts of administrative capability and political develop- 
ment in ways that free these concepts from Western bias.” Puri- 
fying our concepts, however, should not lead us to obscure the 
patterns of Western administrative development or the conflict- 
ing systems of values that were incidental to them. To do so 
would involve not merely the possibility of an irresponsible social 
engineering. It might mean as well that prescriptions drawn for 
many of the developing nations would be unworkable. Whatever 
calculus is developed, then, must take into consideration what I 
have said above. In addition, prescriptions will have to take into 
account the fact that in most of the developing countries all of 


98. The burden of the Friedrich-Cole study, Responsible Bureaucracy, is to 
delineate how such development occurred. 

gg. Ibid., p. 5. 

100. See, for example, Milton J. Esman, “The Politics of Development Adminis- 
tration,” Comparative Administration Group Occasional Paper (Bloomington, Ind., 
1963). Cf. my “Alternative Strategies for Developing Administrative Capabilities 
in Emerging Nations,’ Comparative Administration Group Occasional Paper 
(Bloomington, Ind., 1965). 

101. Alfred Diamant, “Political Development: Approaches to Theory and Strat- 
egy,” in J. D. Montgomery and W. J. Siffin (eds.), Approaches to Development: 
Politics, Administration and Change (New York, 1966), pp. 15-58. 
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the demands or crises that were periodized in the West over 
several centuries are simultaneously present. Unless this is done, 
we will be forced to conclude pessimistically with C. E. Black 
that there is little reason to believe that the development of the 
newer nations will involve less crime, war, murder, and economic 
upheaval than it did in the West.” 


102. The Dynamics of Modernization, pp. 150 ff. 
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The Structures of Government and 
Administrative Reform* 


Fred W. Riggs 


I. Introduction 


Writers on public administration tend to focus their attention 
on bureaucratic structures and behaviors, taking their political 
context for granted. In relatively developed countries of the West 
such a constriction of attention is understandable and probably 
served a useful purpose during the first stages of an effort to 
understand and describe administrative phenomena. It can be 
taken for granted that in each of these countries a governmental 
framework exists within which career officials work responsibly. 
Among the key elements of this framework is a system of political 
parties, elections, legislative bodies, and independent tribunals. 
Bureaucratic behavior in this context can be examined essentially 
in terms of administrative and managerial norms, in terms of 
criteria for maximizing outputs and minimizing inputs, in terms 
of efficiency and effectiveness. 

But where, as in many countries of Asia, Africa, and Latin 
America, the governmental institutions within which bureaucracy 
operates do not provide either effective policy direction or enfor- 
cible sanctions, bureaucratic behavior has a different meaning. In 


* The author is indebted to the Center for Advanced Study in the Behavioral 
Sciences, Stanford, California, where the original draft of this chapter was written, 
and to the Social Science Research Institute of the University of Hawaii, which 
provided support for its revision. The author is grateful to Samuel E. Finer, 
discussant of this paper at the Bellagio conference, to Giovanni Sartori for 
comments reflected in the revision, and to Ralph Braibanti, who organized the 
conference. 
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this chapter I propose to examine some diverse governmental 
contexts of bureaucracy in order to theorize about political 
change and administrative reform in transitional societies. How 
are parties, elections, and legislatures related to bureaucracy? 
How are the structures of government related to administrative 
development? Does modernization of governmental institutions 
assure democratization, or the strengthening of administrative 
capabilities? 


Bureaucracy: Politics and administration 


To answer these questions we must use a concept which em- 
braces all the positions falling hierarchically under the authority 
of an executive. While granting that the word bureaucracy often 
refers only to some portion of this hierarchy rather than the 
whole, I ask indulgence for the modified usage employed here in 
preference to coining a new word for the concept. 

Let us distinguish between the office of executive to whom 
bureaucrats, by definition, are formally responsible and the hier- 
archy of all positions subordinated to an executive. The word 
“bureaucracy, then, as used in this paper will refer to all offices 
formally subordinated to an executive who exercises authority 
over a polity. This definition, when used without qualification, 
makes bureaucracy include all the officials, military and civil, of a 
state, of a politically organized society. Other organizations, in- 
cluding local governments, corporations, trade unions, political 
parties, and churches, may also have administrative staffs that are 
formally organized into hierarchies. They are also bureaucracies, 
but to avoid confusion, they are in this chapter spoken of only 
with appropriate qualifying adjectives, such as a party bureauc- 
racy, a city bureaucracy, corporation bureaucracy, church bu- 
reaucracy. If any ambiguity arises, the phrase state bureaucracy 
may be used in place of bureaucracy, it being understood that 
state does not refer here to one of the fifty American states but to 
an independent nation-state. 

Some readers will object that the military services of a country 
are not, properly speaking, a part of the bureaucracy. They may 
prefer to limit the term to civilian public offices. Since the word 
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bureaucracy clearly has a variety of meanings in ordinary usage, I 
shall not dispute the question what the word really means. I do 
want to use a concept which includes the hierarchy of all offices 
formally subordinated to an executive. If it seems inappropriate 
to use bureaucracy for this concept, then the critic is free to 
propose and use another word. Perhaps he would prefer official- 
dom, for example, but my concept refers not to the officials, the 
incumbents of these offices, but to the offices or roles. The word 
“officialdom” is used for the body of office-holders, and therefore 
I cannot accept it as a term for the concept defined above. In 
some contexts the military may be contrasted with the bureauc- 
racy, but in this context the military is part of the bureaucracy. 
Non-military offices in a bureaucracy may be referred to as the 
civil bureaucracy. The foregoing objection arises because the 
concept developed here embraces more public offices than might 
be included under the heading bureaucracy. Other objections 
may be raised because it does not cover all public offices in a 
given domain. Clearly there are many offices, such as those of 
legislators and judges and of cities, authorities, boards, and other 
self-governing entities, which are not formally subject to the 
authority of the executive. Thus there are not only private bu- 
reaucracies but also public bureaucracies which are not included 
in this concept of the bureaucracy of a state. Since valid state- 
ments about a state bureaucracy may not apply to other public 
and private bureaucracies, the distinction is essential. If we wish 
to generalize about bureaucratic behavior in general, we can 
simply refer to “all kinds of bureaucracies,” and non-state bu- 
reaucracies can be separately discussed by using appropriate 
qualifying adjectives. 

It may still be objected that even so, the term is too restrictive 
because there are public offices excluded by my definition which 
should be included. For example, it is often said that party offices 
in a Communist state, such as the Soviet Union, form part of the 
bureaucracy, and hence this kind of regime constitutes a bureau- 
cratic state. By contrast, it is also sometimes said that since a 
single party dominates the state such a regime should be known 
as a party-state. 
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Both terms are inappropriate to the usage proposed here, as 
will become apparent below. It is my understanding of party 
offices, even in the Communist party, that they rest formally on 
election by party members. No doubt, in practice, top office- 
holders of the party can manipulate the elections to their own 
advantage, but in principle, authority rests with the membership, 
not the office-holders or the executive. Thus, leaving aside the 
question how control is actually exercised, the formal structure of 
authority in a Communist system makes the executive responsible 
to the party, whereas the bureaucracy is responsible to the execu- 
tive. I want to limit the concept of bureaucracy to those offices 
which are formally subject to the executive’s authority as execu- 
tive, regardless of the strength or weakness of control actually 
exercised. Moreover, the concept does not include offices which 
are not subject to this formal authority, regardless of the extent to 
which the executive may actually exercise control over these 
offices, nor does it include offices in a party bureaucracy which 
may be subject to the authority of the same man, but in his role as 
party leader, not as executive. 

This structural distinction makes it possible to discuss the var- 
ious institutional settings which affect bureaucratic behavior, and 
hence administrative performance. These institutional settings 
bring to mind interest groups, political parties, courts of law, 
legislatures, executives, and other forms of organization. Not all 
of these structures have existed in every state possessing a bu- 
reaucracy, although, by definition, every state with a bureaucracy 
must have an executive. Many polities have existed in which 
there were no political parties and elective legislative bodies. Fa- 
miliar examples come to mind, such as ancient Egypt, China, and 
Persia; until relatively modern times, France and other European 
kingdoms; and even, in quite recent times, such states as Siam 
and Ethiopia.’ The existence of such polities makes it possible to 
study, largely from historical records, political and administrative 
behavior in governments lacking parties, elections, and legislative 
assemblies. Such analysis might provide a framework for under- 


1. A sustained analysis of these bureaucracies is contained in S. N. Eisenstadt, 
The Political Systems of Empires (New York, 1963). 
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standing better how administrative reform has or can occur as the 
characteristically modern institutions of government are superim- 
posed on older executive and bureaucratic structures. 

The bureaucracies in premodern states, lacking parties, elec- 
tions, and legislative bodies, were sharply limited in their politi- 
cal and administrative capabilities. As a body of royal servants, 
bureaucrats were obliged to serve their rulers, but kings and 
emperors had a limited ability to exercise effective control over 
their subordinates. Many ingenious devices were evolved by tra- 
ditional monarchies to help them maintain their authority over 
the officials nominally responsible to them. In practice, bureau- 
crats tended, insofar as they could, to make use of whatever 
powers they could grasp to serve their own self-interests and the 
interests of their relatives and friends. If possible, they would 
build a power base for themselves and seek to perpetuate this 
power as a family privilege. 

The inherent conflict between ruler and bureaucracy, there- 
fore, was one between the centralizing tendencies of the former 
and the localizing propensities of the latter, between the pres- 
sures for increased discipline and co-ordination of action against 
the forces for greater laxity, permissiveness, and official auton- 
omy. These contradictory pressures can be found in the govern- 
ments of any traditional civilization. When the centralizing de- 
mands of the rulers were most successful, a political system 
emerged which could be called an oriental despotism, to use 
Wittfogel’s trenchant phrase, or perhaps better, a bureaucratic 
empire. When localizing tendencies prevailed, the resulting polit- 
ical system might be termed feudal, resembling a type of govern- 
ment which prevailed in medieval Europe. Unfortunately, this 
terminology is so ambiguous that clarity of statement is difficult, 
but in the present context further refinement is unnecessary.” 

What needs to be pointed out here is rather the changing 
functions of bureaucrats. In traditional political systems, their 
political functions varied with the degree of centralization and 


2. For a more extended discussion of this point see my essay, “The Ambivalence 
of Feudalism and Bureaucracy in Traditional Societies,” Comparative Administra- 
tion Group Occasional Paper (Bloomington, Ind., 1966). 
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royal control exercised over the bureaucracy, as did their admin- 
istrative functions. Bureaucratic structures, then, even tradition- 
ally, did not determine the political and administrative functions 
performed by officials, but they provided settings within which a 
considerable range of variation in functions was possible. The 
addition of modern institutions of government to the traditional 
executive and bureaucracy has changed the limits within which 
functional variation is possible. Although bureaucracies have per- 
sisted from ancient into modern governments, their functions 
have tended to become more administrative and less political, 
but even in modern governments a considerable range of varia- 
tion in bureaucratic performance can be found. 

Before we can discuss this subject, which goes to the heart of 
the problem of administrative reform, we need first to clarify the 
way in which the concepts of structure and function are used in 
this essay. 


The need to distinguish structure from function 


In ordinary usage, the effective consequences of a structure for 
the political system in which it is lodged are included among the 
connotations of the words used to name the structures. It is 
difficult to find words to use for governmental structures, defined 
as patterns of action independent of their system consequences. I 
cannot pretend that it is easy or even possible, in an exploratory 
essay such as this one, to make the distinction clearly and consist- 
ently. Nevertheless, I shall try to use words in such a way as to 
separate concepts of governmental structure from related con- 
cepts of political and administrative function. 

There is so much confusion and ambiguity connected with the 
use of the terms “structure” and “function” that explanation of 
their use in this chapter is warranted.* Let us think of an organi- 
zation, such as a government, and of its components, such as 
legislatures, courts, executives, bureaucracies, and the like. These 
components are structures, and the ways in which the compo- 
nents affect the government are functions. 


3. No attempt is made here to reconcile this definition of structure with that 
developed by Braibanti in his chapter in this volume, esp. p. 54. 
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In other words, I am using the word “function” as it is used in 
mathematics and economics to designate a relationship between 
two or more variables. In political science there has been a 
tendency to use function for another meaning, such as intent, 
purpose, or program. In that sense a function is an intention on 
the part of an actor or a collectivity to accomplish some result, 
whether or not this result is actually accomplished. 

In separating manifest and latent functions, one is asked to 
distinguish between what an actor or collectivity states to be its 
intent and what actually happens that is different from this in- 
tent. This is not a distinction I wish to make here. I would not 
regard a declaration of intent or of program objectives as a 
function at all, although this is what writers usually mean by 
manifest function. I treat as a function only actual relationships 
between two items, where a change in one affects the other. In 
this sense the activity of a bureaucracy affecting the political 
system of which it is a part is a function. 

Some such relationships correspond to formally authorized 
statements about what the relationship should be, but many 
empirical interactions are not so authorized and may even be 
regarded as improper or illegitimate. The former might be called 
overt functions and the latter covert. What is called a latent 
function in the sociological usage mentioned above is probably 
the same as a covert function. However, an overt function is not 
the same as a manifest function because it refers to an actual 
authorized consequence and not just to what is said to be the 
intended consequence of action. Clearly, statements about in- 
tended consequences may or may not lead to actual conse- 
quences. From the point of view proposed here, a manifest func- 
tion—declaration of intent—is thought of not as a function but as 
part of a pattern of action and hence of a structure. The word 
function will be limited to meanings in which a relationship 
between two items is specified such that one has a systematic 
effect on the other. 

In terms of this distinction, I have attempted above to define a 
bureaucracy structurally, as a formal pattern of action, without 
implying in the terminology used what the functions of a bu- 
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reaucracy might be, whether administrative, political, economic, 
ceremonial, or what not. Thus, by defining bureaucracy in terms 
of a hierarchy of authority we can leave open the question of how 
much actual control is exercised within the hierarchy. In these 
terms, a feudal system is a type of bureaucracy in which actual 
control of superior over subordinate offices is highly attenuated. 
Indeed, this functional change leads us in ordinary usage to say 
that a feudal system is not bureaucratic and to reserve the term 
for those bureaucracies in which a substantial degree of actual 
control corresponds to the structure of formal authority. 

The point may be illustrated by a simple analogy. A coat may 
be defined in terms of its shape and its use, but we then face the 
difficulty of not knowing whether a coat used for an unusual 
purpose—such as to walk on—is still a coat or has been trans- 
formed into a rug. The difficulty is purely definitional, for if we 
define coats by their shape (i.e., structurally) we can then hy- 
pothesize about their uses (i.e., their functions). A coat used for 
an unusual purpose then still remains a coat, and the definition is 
not violated. 

The commonsense view of bureaucracy makes the same error 
when it attributes functions to the structure by definition. If we 
say that a feudal bureaucracy cannot be a bureaucracy because it 
does not perform as bureaucracies normally do, we overlook two 
key considerations. First, there is probably never, in any bureauc- 
racy, full correspondence between actual control and formal au- 
thority. Thus the behavioral differences between a localized feu- 
dal hierarchy of authority and a centralized royal bureaucracy is 
a matter of degree, not of kind. Second, the structure of authority 
in a feudal system contrasts markedly with that in a primitive 
tribal society which lacks a hierarchy of offices. The hierarchy of 
offices in medieval Europe, as in traditional Japan and other 
feudalistic systems, was clearly patterned on the bureaucratic 
structures of imperial Rome and China, respectively. Thus the 
functional modification of borrowed structures of government is a 
familiar historical phenomenon, taking the emergence of feudal- 
ism as prototype. 

In similar fashion, in our times, structures of government first 
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invented in the West have been widely adopted in non-Western 
countries. But whereas these structures served one set of func- 
tions in their original settings, they have often been adapted to 
quite different functions after being transplanted. If this is true, 
then clearly it is only by distinguishing between formal sturctures 
and the functions they perform that we can see what has hap- 
pened. Otherwise, when a familiar structure is used for quite 
novel functions we are unlikely to recognize it as the same struc- 
ture, and hence fall into considerable perplexity to describe or 
perceive what has happened. 

Among the important new structures of government to emerge 
in relatively modern times have been the institution of popular 
elections, elected national assemblies, and political parties. These 
institutions have profoundly affected not only the role of mon- 
archs but also of bureaucracies. Moreover, just as the formal 
structure of bureaucracy spread in the past from the classical 
empires to surrounding hinterlands and succession states, so par- 
ties, elections, and legislative bodies have also diffused in our 
time from the Western to the non-Western world. But with para- 
doxical results, for the functional impact of these structures on 
government in general, and on executives and bureaucracy in 
particular, has often been quite different from what it was in the 
countries which invented these institutions. 

Functional transformations in the executive role are more fa- 
miliar than those of bureaucracies. In the Western democracies 
the new structures of government drastically curtailed the effec- 
tive power of hereditary monarchs, in some instances reducing 
their role to that of ceremonial head of state and in others dis- 
placing them completely by elected executives. In general, the 
role of executive in most Western polities, whether hereditary or 
elective, became ceremonial or constitutional, rather than that of 
effective head of government. The major exception is found in 
those few polities which use the presidential form of government, 
as manifested in the United States. 

In the modernizing countries which have borrowed these insti- 
tutions from the West, however, the role of the executive has 
often not changed in the same way. Hereditary monarchs, for 
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example, though embattled, have sought, sometimes with suc- 
cess, to use these institutions to enhance their personal power. 
Where kings have been replaced by elective executives, they 
have often also sought to capture the new institutions to buttress 
their own authority. 

Similar paradoxes have occurred in the impact of these modern 
institutions on the functions previously performed by bureaucra- 
cies, or perhaps better, by leading state officials (military and 
civil). In the Western homeland of these new structures of gov- 
ernment, the political influence and role of bureaucrats has 
largely been curtailed and their administrative function en- 
hanced. By contrast, it seems probable, at least in many of the 
new states, that the borrowing of these novel legislative, elec- 
toral, and partisan structures of government has enhanced the 
political role of bureaucrats—especially those near the top, and 
those engaged in military operations—often at the expense of 
their administrative efficiency and capabilities. 

If there is any truth to these sweeping generalizations, impres- 
sionistic as they seem, then a variety of questions arises. We 
might ask, for example, for hypotheses to explain these paradoxi- 
cal effects of the borrowing of Western political institutions. We 
might look at various ecological relationships, the influence of 
geography, demography, culture, technology, economy, and 
other environmental factors to help us understand what hap- 
pened. Important and interesting as such an inquiry might be, it 
must be put aside, except for a few passing remarks, as beyond 
the limited scope of this preliminary essay. Instead, let us inquire 
more narrowly into some of the possible consequences, rather 
than the causes, of these political and administrative transforma- 
tions. The structure and performance of evolving bureaucracies 
as forces affecting the behavior of legislative, elective, and parti- 
san institutions in the new states might be examined.* Rather, 
taking the opposite side of the coin, let us ask how the new 
structures of government have affected the behavior of bureauc- 


4. This has been discussed in Fred W. Riggs, “Bureaucrats and Political 
Development: A Paradoxical View,” in Joseph LaPalombara (ed.), Bureaucracy 
and Political Development (Princeton, 1963), pp. 120-167. 
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racies and bureaucrats, especially in the performance of their 
administrative functions. First, to clarify several dimensions of 
ecological change which are closely related to changes in the 
institutions and performance of governments; then, to turn to an 
examination of patterns of governmental change, and their rela- 
tion to administrative reform. 


II. Types of Ecological Change: Development, 
Democratization, and Modernization 


Changes in the structure of government, in bureaucracies, po- 
litical parties, elections, and legislatures are not regarded here as 
subjects of intrinsic interest. The significance of these changes 
derives from their relation to the far-reaching social and eco- 
nomic transformations through which contemporary societies are 
passing, transformations which go by such names as moderniza- 
tion, the industrial revolution, political and economic develop- 
ment, and democratization. It is in the context of these great 
transformations, which I shall call ecological change, that the 
governmental changes to be discussed in this chapter must be 
seen. By ecology I refer to environmental forces which both 
influence and are influenced by polities, by the political system. 

Unfortunately, many ambiguities interfere with clarity of 
thought about these ecological transformations. The available 
words have been widely and often indiscriminately used, some- 
times almost as synonyms, frequently for quite different concepts. 
Let us therefore distinguish between three dimensions of change 
which are immediately relevant. Other important types of 
change, such as population growth, urbanization, religious con- 
version, international violence, etc., can also be identified, but it 
is unnecessary to deal with them here. 


Developmental revolutions 


One type of change is frequently meant when the term “devel- 
opment” is used. This involves such related phenomena as the 


The Structure of Government and Administrative Reform 231 


industrial and scientific revolution and increased use of non- 
human energy and advanced technology in the production of 
manufactured goods and the provision of services. Associated 
with this economic revolution is an increase in the specialization 
of labor and the differentiation of roles, both individual and insti- 
tutional, a rise in per capita income, an increase in the functional 
specificity of social structures, and higher levels of social mobili- 
zation. Let us refer to this extensive transformation of society 
and economy in modern times as the developmental revolution. 

The developmental revolution has profound implications for 
government. Two of these implications, which are closely inter- 
related, are particularly relevant to the theme of this chapter. 

First, because of the developmental revolution, differentiated 
roles and institutions must be consciously integrated with each 
other by devising and enforcing ever more complicated rules and 
regulations. Machinery is needed to determine what norms 
should be invoked and also to make sure that they are applied. 
This means that in societies experiencing the developmental revo- 
lution there is need for a great increase in the magnitude of 
large-scale decision-making, far beyond the capabilities of a sin- 
gle ruler and his advisers, no matter how enlightened and altruis- 
tic they might be. Moreover, the enforcement of these decisions 
requires a governmental apparatus far more precise and reliable 
as an instrument of administration than the bureaucracies of 
traditional civilizations. The new structures of government in- 
vented in the West are widely perceived as a necessary means for 
achieving these functional benefits. 

Second, territorial boundaries have to be set for the making 
and enforcement of policy if the operations of government in a 
society experiencing the developmental revolution are to suc- 
ceed. This was not true in traditional civilizations where royal 
governments had minimal needs to penetrate the societies over 
which they reigned. As one moved away from a capital city, one 
found local princes and magnates, self-governing corporations, 
autonomous tribes, clans, castes, monasteries, shrines, and guilds, 
each of which could survive without need for governmental inter- 
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vention. Thus, if the boundaries of a traditional realm were dif- 
fuse and unmarked, little harm was done, nor was there any need 
for the subjects of a king to think of themselves as citizens, as 
members of a body politic. Their identifications were with pa- 
rochial social structures and the primary groups of everyday 
social experience. 

But these identifications are no longer sufficient in societies 
experiencing the developmental revolution. The territorial and 
membership boundaries of the polity need to be sharply drawn in 
order to specify where the new policies and statutory enactments 
of government apply and where they do not. 

Moreover, insofar as populations are drawn ever more closely 
into a net of obligations and services created by government, they 
also demand to be heard in the making of these policies. In other 
words, the governmental changes which accompany the develop- 
mental revolution are matched by changes in popular attitudes 
and identifications which we may call politicization or seculariza- 
tion. This is the process of nation-building, the establishment of a 
body politic to correspond to the territorial domain and citizen 
provenance of the state. 

To summarize, at the governmental level the developmental 
revolution provokes institutional transformations in the organiza- 
tion of government intended to enable it to formulate and imple- 
ment increasingly complex policies and to integrate more and 
more differentiated structures. To accomplish this result govern- 
ments need machinery which is both politically responsible and 
administratively capable. At the popular level, the developmental 
revolution generates increasing politicization of populations. This 
is not to say that the two processes must proceed at the same rate 
—indeed, it is typical to find imbalances and lags. Our hypothe- 
sis, rather, is that the developmental revolution will tend to be 
impeded in societies which fail to strengthen certain governmen- 
tal institutions and where the population does not become secu- 
larized or politicized. Conversely, it is also unlikely that govern- 
mental transformations of the sort indicated will take place in 
societies which are not also undergoing a developmental revolu- 
tion. Neither process is a prerequisite of the other, but the two 
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are associated with each other in a process of circular causation or 
reciprocal reinforcement. 


Democratization 


These interdependent processes of social change are related to 
a different dimension of ecological transformation which is often 
spoken of as democratization. What is at issue here is the extent 
to which access to the values prized in a society are equally 
shared. Basic also is the right to challenge accepted policies and 
to seek to replace them. This dimension of transformation may 
not be closely correlated with the developmental revolution, even 
‘though there are social thinkers who say, perhaps wishfully, that 
‘the developmental revolution is necessarily accompanied by in- 
creasing democratization. Perhaps the coincidence between the 
industrial revolution in the West and the rise there of democratic 
regimes generated a natural association of ideas. Moreover, even 
in the single-party regimes which appear to Westerners to be 
least democratic, the norms of social justice and equalitarianism 
are widely held in the name of true democracy. If we look at 
traditional civilizations and folk societies, we will see also a con- 
siderable variation in the distribution of power and wealth, and 
in the openness of these societies. The clash between democratic 
philosophy since the time of Aristotle. The success of the Soviet 
“Union in carrying out a developmental revolution should, by 
itself, be a clear enough proof of the lack of necessary correlation 
between the developmental revolution and democratization. In 
short, we find democratic tendencies without development, and 
development without democracy. 
. Certainly we would be well advised, in thinking about govern- 
mental changes, to dissociate the idea of popular participation in 
decision-making and equalitarianism in governmental administra- 
tion from the types of political and administrative change spoken 
of above as a necessary concomitant of the developmental revolu- 
tion. Let us think of democracy as a constraint on development: 
if the governmental changes associated with the developmental 
revolution are to be made compatible with democratic values, 
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then what implications follow for politics and administration? It 
is in this sense that I shall attempt to draw a distinction between 
types of governmental structure which are compatible with the 
developmental revolution and with democracy and others which 
are favorable for development but not for democracy. 


Modernization 


A third type of ecological transformation in the cultural sphere 
is taking place in the world today. It is sometimes spoken of as 
Westernization, but I prefer to call it modernization. Unfortu- 
nately, this word has other meanings, including both of the ideas 
discussed above under development and democratization. The 
reader is free to use another term, but I mean by modernization a 
type of emulative acculturation in which cultural practices, insti- 
tutional forms, and technologies are consciously borrowed or 
adapted by one society from another. The process of accultura- 
tion is more general than modernization. It occurs whenever 
cultural traits diffuse from one area to another. Acculturation is 
modernization only when the borrowing group looks on the 
source of its borrowed traits as more advanced. In our industrial 
era, the Western powers are widely regarded as advanced, which 
means that their specific institutions and practices are being 
extensively emulated throughout the world. In this sense, con- 
temporary modernization involves Westernization. 

Yet the two terms should not be used as synonyms. Prein- 
dustrial modernization was engaged in by Japanese emulating 
Chinese and by Bulgarians emulating Greeks. Intra-Occidental 
modernization takes place when Germany tries to catch up with 
England or the Russians try to surpass the Americans. 

Modernization, strangely, also involves emulating the past, 
seeking to revive and purify the best of one’s historical traditions. 
This type of modernization, which looks to history rather than to 
contemporaries for the best models, is often referred to as neo- 
traditionalism. In commonsense usage, neotraditionalism is 
thought of as the antithesis of modernization, yet empirically 
neotraditionalism is probably always associated with Westerniza- 
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tion in the contemporary modernizing countries. It is important 
to be aware of the syncretism between traditional and Western 
models in the third world, especially in the field of government, 
because here we find archaic and indigenous institutions mixed in 
various combinations with imported forms. 

It has been widely and, I believe, erroneously said that the 
process of Westernization, the introduction of modernizing inno- 
vations, would destroy and replace traditional institutions. One of 
the concerns expressed by spokesmen for some non-Western 
societies has been the fear that Westernization would involve 
the loss of cultural identity, the sacrifice of prized traditional 
values, as non-Western countries were made over in the image of 
the West. Yet surely this fear rests on a basic misconception of 
the process of modernization. It is true that certain functional 
changes are necessary if old societies wish to accomodate them- 
selves to the requirements of an industrialized and increasingly 
interdependent world. I think it is also necessary, if they are to 
succeed in this functional adaptation, for them to make use of 
new structures of government and new technologies invented in 
the West. But old institutions can also survive and ancient prac- 
tices may even be revived and revitalized at the same time. We 
have already mentioned the survival of kingship, one of the most 
archaic of institutions, in the face of new parliamentary, electoral, 
and political party institutions. The survival of bureaucracy, 
itself scarcely a Western invention, is another example of the 
same phenomenon, the persistence of institutions. Our concern 
here may be viewed, in part at least, as a study of the functional 
changes in the role of an ancient institution, bureaucracy, as it 
is confronted by new governmental institutions, namely parties, 
elections, and elected assemblies. 

Just as democratization needs to be distinguished from the 
developmental revolution as a possible but not a necessary con- 
comitant, so one must see the transformation of modernization as 
probably a necessary but not a sufficient condition for both the 
developmental revolution and democratization. Modernization 
involves structural innovation. Structural innovation may make 
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functional transformations possible, but it offers no assurance that 
they will take place. This is a matter of everyday observation, yet 
we frequently overlook its significance. 

The proverbial slum-dweller who stores coal in his bathtub 
may be taken as a prototype of the society which adopts a new 
constitutional form of government but uses it only to mask the 
persistence of a patrimonial mode of governance. Lest we be 
smug, think also of the American tourist who brings home from 
Japan or China an abacus, one of the most sophisticated and 
efficient desk-top instruments for calculation, and can think of 
nothing better to do with it than use it for a lamp stand. Clearly 
political parties, elections, and elected assemblies can be used to 
decorate a polity as well as to guide or control it. There is no 
reason, let me repeat, why new structures of government must 
drive out old ones. Kings persist long after parties and parlia- 
ments come into being. We still walk in a jet age, and we still 
talk to each other in an era of television. The most primitive 
savages walked and talked, as do the most civilized of men. Thus 
contemporary modernization (or emulative acculturation, if you 
prefer) has to do with the introduction of borrowed structures, 
both Western and neotraditional, but not with the way in which 
they are used, or how they affect pre-existing structures. 

With this in mind, we can watch structures of government 
spreading by emulation to societies that have not experienced the 
developmental revolution. We have to understand how these 
structures are used where the developmental revolution has taken 
place, and we must also see how they are used where this revolu- 
tion has not occurred or is only starting, i.e., in places that have 
modernized but not developed. Our problem, then, is to under- 
stand the relation of bureaucratic performance to new structures 
of government—notably political parties, popular elections, and 
elected assemblies—in countries where the developmental revo- 
lution has taken place and also in countries where it has not. We 
also examine the differences between governmental systems— 
whether modernized or not, and whether developed or not— 
where power is more widely (democratically) distributed and 
those in which it is more narrowly (despotically) concentrated. 
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III. Traditional and Modern Patterns 
of Government 


When we examine the phenomenon of governmental moderni- 
zation—as defined here in terms of the spread by emulative 
acculturation of new structures and technologies—we discover 
that striking institutional changes have been diffused throughout 
the world in the twentieth century. It matters not how developed 
a society or economy may be as measured by indices of economic 
and social performance, nor how democratic or autocratic. With 
but few exceptions the key structures of Western government 
have been superimposed on whatever patterns of governance 
previously existed. Thus modernization has frequently occurred 
without either development or democratization. Governmental 
behavior, the functioning of politics and administration, however, 
can only be understood in terms of the composite outcome of 


interactions between the old and new, the traditional and mod- 


ern.” 


Some of the elements of the superimposed Western pattern of 
government can readily be identified. Among the most familiar 
are the legal elements, including the spread of international law, 
the idea of having a written constitution, the adoption of new 


5. In another context, I have suggested the prismatic model as a useful way to 
try to conceptualize and analyze this curious mixture of often contradictory 
elements in contemporary transitional societies (Administration in Developing 
Countries: The Theory of Prismatic Society [Boston, 1964]). Anyone who looks 
through a prism may discover a composite scene in which the upper half is 
inverted and superimposed in a non-integrated fashion upon the lower half. The 
structures of modernizing government are similarly fashioned of dysrhythmically 
interlaced neotraditional and Western elements. For the concept of dysrhythmic 
change, see C. S. Whitaker, Jr., “A Dysrhythmic Process of Political Change,” 
World Politics, XIX (1967), 190-217. In quoting from my own work, Whitaker 
seems to think that I argue for the complete penetration and displacement of 
traditional by Western forms, whereas my view, as indicated above, is that 
modernization has neotraditional as well as Westernizing consequences, and that 
old institutions persist with functional adaptations in modernizing societies. The 
challenges posed by the developmental revolution in the West create problems 
which can scarcely be avoided in every sector and in every country, but the pace 
of change varies within wide limits, and the particular solutions adopted in one 
setting may be strikingly different from those embraced elsewhere. What is similar 
everywhere is the challenge of the West, but the universality of response does not 
imply that all responses are identical. 
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legal codes, and the establishment of courts of law based on this 
jurisprudence. On the political side, the organization of political 
parties, elected assemblies, and popular elections has spread to 
virtually every contemporary state, as already noted. This is the 
main subject to which I shall return for a detailed analysis. 

But first let us focus attention on some changes which affect 
bureaucratic structure. Here it is not easy to identify the distinc- 
tively modern. Unlike political parties and elected legislatures, 
bureaucracies are an ancient form of government. We have al- 
ready mentioned bureaucracy in traditional civilizations, point- 
ing to the antinomy between the centralizing drive of rulers to 
institutionalize responsibility and the localizing counterdrive of 
officials to protect their self-interests. These countervailing pres- 
sures continue to affect contemporary bureaucracies, but their 
operation is affected by new forms of organization. 

Administrative reformers see themselves as carriers of an inno- 
vative social technology particularly applicable to bureaucratic 
organization. Yet some items in their tool kit are ancient indeed. 
It is as though foreign advisers were to start teaching the Chinese 
how to print books, forgetting that it was the Chinese who first 
invented this particular gadget, using it to create the greatest 
the Chinese about civil service examinations, the Chinese can 
justifiably protest that, after all, they were the ones who first 
invented this particular gadget, using it to create the greatest 
bureaucratic machine of any traditional civilization. Examina- 
tions and a career service, in other words, are not distinctive 
structures of modern bureaucracies. Like the printing of books, 
they have become essential ingredients of modern life without 
being distinctively modern, just as walking and talking are also 
universal elements of modern living, but scarcely distinctive. 


Bureaucracies: Simple and complex 


What, then, are the distinctive institutional components of 
modern bureaucracies which set them apart from all traditional 
bureaucracies? Weber thought of rational-legal authority as dis- 
tinctively modern and, in terms of Parsonian pattern-variables, 
modern bureaucracies are perhaps more achievement oriented, 
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universalistic, and functionally specific than traditional bureauc- 
racies. But these are all functional attributes, and to some degree 
they are also found in ancient bureaucracies. They do not provide 
a clear-cut basis for distinguishing between modern and premod- 
ern institutions. Moreover, there are clearly great variations in 
the degree to which these presumed touchstones of modernity 
are found in different contemporary societies, in Iran or Hire, in 
Britain or Bulgaria, in Canada or Ethiopia. 

The point may be illustrated by using a readily measured 
variable, such as size. In general, comparing primitive tribes with 
the United States and the Soviet Union, we can hypothesize that 
modern states are larger than traditional polities. But when we 
compare Denmark with imperial China we have to recognize 
that, however valid the statistical correlation, size is not a distinc- 
tive test of modernity. And neither is universalism or legal-ration- 
alism. 

On the premise that key structures of government have already 
been widely disseminated by emulative acculturation (or mod- 
ernization ), we can look for any structural characteristics of bu- 
reaucracy which might be found equally in Thailand and Bel- 
gium, in Nigeria and Mexico, in Poland and Egypt, but not in the 
Ottoman Empire, in Tokugawa Japan, or in medieval France. It 
may not be possible to find such characteristics at all, in which 
case we would conclude that modern bureaucracies are no differ- 
ent, structurally, from traditional bureaucracies. If they work 
differently or better, it might be only because they are larger, 
have more resources, are more honest, or have more regulations. 
A more reasonable hypothesis might be that modern bureaucra- 
cies function differently from traditional ones, not because their 
internal structures are different but because something new has 
been added to the political environment of bureaucracies—politi- 
cal parties, popular elections, and elective assemblies. There is 
much to be said on behalf of this hypothesis, which will be 
discussed later. 

But first let us look a bit further for any specifically modern 
structural characteristic of contemporary bureaucracies. The 
characteristics mentioned here can be found, at least in embry- 
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onic form, in several traditional bureaucracies, but perhaps the 
elaboration of these forms does constitute something distinctive 
about modern bureaucracy. 

A salient element in every standard textbook on public admin- 
istration is the distinction between staff and line. This pattern of 
organization is usually attributed to the German army, but it has 
spread to civilian bureaucracy and to many countries within the 
last century. What is the significance of this distinction? 

The simplest kind of bureaucracy clearly embodies one of the 
classical rules of administration: unity of command. This means 
that subordinates in a bureaucracy report to one and only one 
superior. At the head of the hierarchy is a ruler, the executive. 
Under the ruler may be many officials, each reporting only to the 
ruler. Each of these officials in turn has a number of subordinates 
who report only to that official, and so on down the line. A 
bureaucracy of this type is termed a simple bureaucracy. It may 
well have considerable specialization of labor, but this specializa- 
tion is not very penetrative. Every official, for example, may have 
a scribe who specializes in writing letters, but there is no central 
ministry of scribes which recruits, transfers, and sets standards 
for the secretarial function. Similarly, magistrates may have a 
treasurer who keeps and distributes treasure, but who does not 
belong to a national ministry of finance. Superiors pay their own 
subordinates, insofar as they are paid, but there is no paymaster 
to perform this task. 

Many traditional bureaucracies were probably simple in this 
sense. Each local magistrate and provincial governor might dupli- 
cate, at his territorial level and in miniature, an entourage of 
specialists parallel in nature to the court of the king or emperor, 
but these specialists were not linked together in separate net- 
works having a functionally specific mandate. Bureaucracies of 
this type are peculiarly susceptible to disintegration. Any local 
official who wants to defy the ruler and go it alone has within his 
own domain and under his control all the requisites for auton- 
omy. If he can make his office hereditary and consolidate his 
control locally, he can defy the central domain and become an 
independent feudality. 
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To counteract this danger, the larger and more successful tradi- 
tional bureaucracies usually constructed supplementary bureauc- 
racies to check the first. A leading example is the Chinese Censor- 
ate, an auxiliary apparatus whose members had independent 
access to the throne and were widely distributed throughout the 
empire. They had no administrative responsibility but had the 
authority to investigate and impeach regular officials. We find in 
most of the bureaucratic empires one or more auxiliary bureauc- 
racies whose mission was to keep the primary bureaucracy loyal. 
The structure of both the original and the auxiliary bureaucracies 
is simple, but when the two are combined into one system, we 
may speak of the composite whole as a compound bureaucracy. 
Sometimes a cosmological principle of organization is employed, 
having a right and left bureaucracy, a green and a blue, a north 
and a south. Sometimes these countervailing bureaucracies be- 
come functionally specialized, for example as a military and civil- 
ian bureaucracy. 

A normal characteristic of compound bureaucracy is the emer- 
gence of a succession of councils, courts, or prefectures, with 
names which indicate status, rank, or topological position, but not 
function. Privy Council, Lord of the Seal, Star Chamber, State 
Department, Grand Secretariat, Pretorian Prefect, Sublime Porte, 
Fisc, Chancery: such are the typically noncommittal names as- 
signed to the highest organs of a compound bureaucracy. They 
are often collegial in character; their assigned duties tend to shift; 
they rise and fall in power and prestige; and one can, historically, 
trace a succession of such offices gradually replacing each other 
and taking over the duties of their predecessors. 

The essential idea of a staff unit, by contrast, is the abstraction 
of a relatively specific function from the regular chain of com- 
mand and the designation of a specialized office to supervise this 
function. Officers responsible to a staff unit are also often as- 
signed to work as subordinates in a line unit. Although the polite 
fiction that a staff unit advises but does not command is used, 
operationally a staff member in a line unit is responsible to two 
superiors. Unity of command is replaced by the principle of 
multiplicity of command, which seems to be the operational 
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practice of modern bureaucracies, even though the standard text- 
books still call nostalgically for the inoperative principle of unity 
of command. A bureaucracy in which multiplicity of command is 
widely institutionalized can therefore be called complex bureauc- 
racy. 

This means, in practice, that one bureaucratic network collects 
and distributes funds for other networks; another network takes 
responsibility for the selection, placement, and rotation of person- 
nel; a third system collects information on plans and seeks to 
reconcile them with each other; and another network specializes 
in information services. The number of staff and auxiliary units in 
a bureaucracy is not so decisive as recognition of the proposition 
that a man can serve more than one master simultaneously, that 
he can discriminate functionally discrete spheres of action and 
can rely on A to provide the premises for action in one sphere 
while B provides the premises in another sphere.” 

The basic organizational principle of a complex bureaucracy 
applies at all geographic levels. Territorial administrators—gov- 
ernors, prefects, and district commissioners—are responsible not 
only to a home office or interior department but also to central 
ministries of agriculture, industry, transport and communications, 
labor, and education. Overlapping these program-oriented mis- 
sions are the staff units concerned with such administrative proc- 
esses as finance, personnel, information, adjudication, and plan- 
ning. Historical investigations will show that these structures of 
complex bureaucracy were invented in Europe and spread within 
the last century to every continent and almost every country of 
the world. 

It is not specialization that spread. In traditional compound 
bureaucracies there was always a good deal of specialization of 
role. What spread was the organizational pattern of complex 
bureaucracy, which made it possible—though not necessary—for 

6. In another context I have used the term “introjection” to describe the ability 
of officials and offices to internalize a set of functionally specific norms prescribed 
by another official or office as an authoritative guide to action. In this sense, 
modern bureaucracies require a high degree of introjection of norms (“Adminis- 
trative Development: An Elusive Concept,” in John D. Montgomery and William 


J. Siffin [eds.], Anproaches to Development: Politics, Administration, and Change 
[New York, 1966], pp. 225-256). 
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the degree of functional specificity in bureaucracies also to in- 
crease dramatically. That staff units came into being, in other 
words, did not mean that they would behave as we think staff 
units should behave. 


Constitutive systems: Political parties, popular elections, and 
elected assemblies 


More or less concurrently, several important new institutions of 
government came into being in Europe during the last two 
hundred years—largely, indeed, within the last hundred years— 
political parties, popular elections, and elected assemblies. Each 
of these structures of governance has its own history, and can and 
should be analyzed separately. Elected assemblies, for example, 
clearly originated before political parties, which evolved from a 
parliamentary seed bed in order to mobilize voters and nominate 
candidates for legislative seats. 

However, it is also useful to look at this composite of related 
structures as itself a single complex structure taking a variety of 
forms. The fact that we lack a term for this composite whole may 
mean that there is no need for such a concept, or it may simply be 
the case that, having never thought of the system as a whole, we 
lack a term for it and have suffered in our analysis as a result. 

Two common phrases for this structural complex might be 
considered. One is the political system. Yet there clearly were 
political systems before parties, elections, and elected assemblies 
were invented. Moreover, we need a term which suggests the 
structural characteristics of this complex of institutions, not the 
(political ) functions it performs. Just as I cannot accept adminis- 
trative system as a synonym for bureaucracy even though the 
main function of bureaucracies is administrative, so I cannot 
agree that this complex of governmental structures should be 
called a political system even though its main functions are politi- 
cal. 

Another possibility would be to call it a party system. The 
connotations of this term are clearly much closer to what I have 
in mind, but even here, as a review of the literature will show, the 
concept of a party system is usually handled in such a way as to 
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leave out the related parliamentary or legislative structures, ex- 
cept by indirect inference, and usually also to leave out the 
electoral system. I have reluctantly come to the conclusion, there- 
fore, that a new term is needed for this complex of institutions, 
and I call it a constitutive system." 

A constitutive system is defined by its component structures, 
not by its functions. Its functions are undoubtedly largely politi- 
cal in most governments, but it also has administrative functions. 
More importantly, for our present purposes, constitutive systems 
affect the behavior of public officials, of bureaucracies. In terms 
of the central concerns of this chapter, the problem of administra- 
tive reform, I shall argue that the functional transformation of 
bureaucracies from mixed politico-administrative into primarily 
administrative systems requires as a necessary condition the es- 
tablishment of a constitutive system capable of exercising sub- 
stantial power and of imposing effective controls over the bu- 
reaucracy. 

To say that a constitutive system is a necessary condition does 
not, of course, imply that it is a sufficient condition. My general 
orientation is ecological, and there are many other environmental 
factors in a society, in its culture, geography, economy, and 
demography whose combined influences shape political and ad- 
ministrative outcomes. The focus here is on the governmental 
structures which affect administrative development. Let us, 
therefore, try to pin down more precisely the structural compo- 
nents of constitutive systems, without using terminology that 
suggests the functional performance of these structures as compo- 
nents of government or of the polity. 


7. This is the structure of government which typically receives most of the 
attention of the founding fathers in constituent assemblies, and we can scarcely 
conceive of a modern constitution or constitutional government without the 
presence of a constitutive system. I admit that in premodern times, constitutions of 
government existed without constitutive systems, and they may even have been 
constitutional, in a technical sense. Perhaps in time a better term may be found, if 
the idea is interesting and useful. Meanwhile I propose to use “constitutive 
system” to save the trouble of writing out, every time, “the complex structure of 
government which includes one or more political parties, an electoral system, and 
an elected assembly.” The term is explained and used in my “Comparative 
Politics and the Study of Political Parties: A Structural Approach,” in William ‘ 
Crotty (ed.), Approaches to the Study of Party Organization (Boston, 1967), 


PP. 45-104. 
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To avoid misunderstanding, let us now define and discuss the 
terms used in defining a constitutive system, remembering that 
our aim is to identify structures independently of the functions 
they perform. Assemblies of men to debate public policies, to 
advise kings, and to implement decisions are among the oldest of 
governmental structures. We find them in tribal societies, and 
quite elaborately in the Greek city states, the Roman Republic, 
and in some Eastern as well as Western traditional societies. But 
elected assemblies are a relatively recent phenomenon. The Eng- 
lish House of Lords is clearly not an elected assembly, its mem- 
bers belonging by virtue of their ascriptive status as peers of the 
realm, but the House of Commons is an elected assembly and, 
despite earlier precedents elsewhere, became the leading model 
for emulation by other polities. 

In order for members of an elected assembly to be elected, 
there must, by definition, be a method of voting and someone to 
vote. Those who are eligible to vote are the voters. There is 
nothing in the concept of voter which specifies who has the right 
to vote. If everyone in a given polity has the right to vote, we 
speak of universal suffrage, but even then, children, the insane, 
criminals, and other categories of people are not permitted to 
vote. In some constitutive systems, only a small part of the popu- 
lation affected by the system are its voters. 

For an elected assembly to exist, there must clearly also be a 
procedure whereby voters register their support for or opposition 
to candidates for seats in an assembly. This procedure is known 
as an electoral system, and each time when candidates are se- 
lected by this procedure is known as an election. If voters in an 
election are typically given a choice between two or more candi- 
dates for the same office, we may speak of a free election; if they 
are only offered an option to vote yes or no for a single candidate, 
then we can speak of a legitimizing election. 

The existence of legislatures need not involve the existence of 
political parties. Historically, however, the obvious need for pro- 
cedures to nominate candidates for seats in legislatures led to the 
emergence of organizations which carried out this operation. Any 
organization which nominates candidates for seats in a legislature 
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will therefore be called a political party, or more simply a party. 
Note that this is a structural definition which leaves open what 
functions parties perform and what other structures they possess. 

What is often called a parliamentary party is not a party by this 
definition but a group of members of a legislature who also 
belong to a party. Greater clarity of thought would be secured if 
we could avoid using the word party in contexts where the 
reference is to a part of a party or to an organization which does 
not nominate candidates for elections. For example, what is often 
called a parliamentary party might preferably be called a parlia- 
mentary group, or if this seemed ambiguous, a party’s parliamen- 
tary group, or a party group in parliament. 

A nationalist movement seeking independence is sometimes 
called a party, but I would call it a political movement unless or 
until it nominates candidates for an assembly, at which time it 
becomes a party. A given organization may become a party and 
then stop being a party, as when it is legally prohibited from 
nominating candidates. It may then become again a movement, 
club, association, or conspiracy. 


Executives and tonic polities 


We have already referred to the executive as the role which 
exercises authority over a polity. As in the case of bureaucracies, 
there are roles which exercise authority over collectivities other 
than polities, such as corporations, trade unions, churches, cities, 
associations. The word “executive” is often used to refer to a 
leading role in such organizations. Here, however, the word will 
not be used with such meanings, unless with a qualifying adjec- 
tive such as corporation executive, trade union executive, church 
executive, etc. But other words such as governor, manager, board 
chairman, mayor, bishop, are preferable for these roles. 

The executive is no doubt the oldest structure of government. 
Thus, the presence of an executive, while characteristic of all 
modern forms of government, is not a distinctive feature of mod- 
ernity. If we try to characterize modern executives structurally, 
we cannot even say that they have a distinctive form. It would 
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not be true to say, for example, that all modern executives are 
elective, for hereditary monarchs continue to serve as executives, 
notably in the United Kingdom and in most of the more stable 
Continental European democracies. 

Statistically, of course, one might point out that more modern 
executives are elective than hereditary, whereas in traditional 
societies more executives were hereditary than elective, but this 
does not give us a distinctive criterion of modernity. The differ- 
ence between monarchic and republican forms of government, in 
other words, is not a distinction between traditional and modern 
structures but a difference to be found in the structure of execu- 
tives, ancient and modern. This illustrates both the persistence of 
ancient structures and the inadequacy of terms based on premod- 
ern structures of government for the analysis of modern struc- 
tures which contain constitutive systems. 

This brings us to the heart of the problem of classifying mod- 
ern executives. What is distinctive is not the structure of the 
office but its functioning, and this change in function arises from 
the invention of constitutive systems and new patterns of rela- 
tionship between executives and constitutive systems. This point 
is related to the idea of constitutional government. No doubt the 
idea of constitutionalism, of the formal accountability of execu- 
tives to human collectivities rather than to supernatural entities, 
long antedates the appearance of constitutive systems. But the 
earlier forms of constitutionalism appear to have been relatively 
rare, precarious, and difficult to enforce. It was the appearance of 
constitutive systems which made possible the effective institu- 
tionalization and maintenance of constitutional government. 

However, to say that constitutive systems made stable consitu- 
tionalism possible is by no means to say that the adoption of 
constitutive systems assures constitutionalism. As we have seen 
before, structures are functionally ambiguous, and we must con- 
sider the possibility that executives can exploit a constitutive 
system to help them exercise arbitrary power. Such a possibility 
must seem paradoxical because to most of us it has been taken for 
granted that constitutive systems always impose limits on the 
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exercise of executive power. Yet this is clearly a possible and 
perhaps likely outcome, although not the only outcome imagina- 
ble. 

In order to examine these possible outcomes more closely we 
need to have a simple way to refer to political systems which 
have constitutive systems. Since it would distort the meaning of 
established terms, such as modern, contemporary, Western, and 
developed, to ascribe this structural meaning to them, I see no 
good option except to coin a new term, therefore I propose to use 
the phrase “tonic polity” for this purpose.* 

If a polity has a constitutive system, let us assume it also has an 
executive and a bureaucracy. These more ancient institutions not 
only can but in fact do persist after constitutive systems are 
established. Consequently let us add to our definition of tonic 
polities the structures of an executive and a bureaucracy. I cannot 
imagine a polity with a constitutive system and without an execu- 
tive and a bureaucracy, but let us screen out that possibility by 
defining tonic polities as polities which contain a constitutive 
system, an executive, and a state bureaucracy. 

Dictionary users will find a wealth of meanings attached to the 
word “tonic” in several fields, including a condition of tone or 
tonicity—a healthy state of tension or vigor, involving partial 
contraction of muscle fibers while at rest. In this borrowed usage 
I wish to emphasize not the functional aspect of tonicity but the 
structural condition involving a pairing of tensor muscles in rela- 
tion to joints. One type of muscle consists of flexors which con- 
tract a moving part, and the other of extensors which open the 
same part. 

The metaphor applies quite aptly, I think, to governmental 
systems in which the executive serves as a kind of joint or ful- 
crum, the bureaucracy as flexor, and the constitutive system as 
extensor. Even if the metaphor be not well chosen, the validity of 
the concept rests on political analysis, not anatomy. The word 
“tonic” is short and familiar and readily lends itself to typological 


8. The term was introduced in my “The Comparison of Whole Political 
Systems,” in Robert T. Holt and John Turner (eds.) The Methodology of 
Comparative Research (Glencoe, Ill., publication scheduled for 1969). 
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analysis by the use of prefixes, as will be shown below. I hope the 
term can be evaluated on its merits as a mnemonic and heuristic 
device to help us keep a particular concept in mind, not in terms 
of the degree to which the analogy implied is correct or incorrect. 

Focusing on the relation between executive and constitutive 
system, we can now distinguish between two major types of tonic 
polity. In the normal type, the type with which we are most 
familiar in the Western democracies, the exercise of power by the 
executive is qualified by the executive’s responsibility to the con- 
stitutive system. For example, the executive may be chosen by 
the constitutive system and subject to replacement from time to 
time, as in republican tonic polities. Alternatively, if the executive 
is hereditary, a separate office which exercises effective control 
over the bureaucracy is established, and the executive becomes a 
ceremonial figurehead as head of state rather than of government. 
This is the situation in monarchic tonic polities. 

We need to recognize, though, that while both the republican 
and the monarchic form of executive can be adapted to the 
requirements of constitutionalism in tonic polities—namely to 
hold the executive accountable to the consitutive system—there 
is no assurance that either structure will assure constitutionalism. 
Since the older form of tonic polity is typically one in which an 
absolute monarch agrees to the establishment of a constitutive 
system without surrendering power to it, I propose to refer to this 
type of system as protonic. By contrast, a tonic polity in which 
the executive is held accountable to the constitutive systems or, 
as we shall see, to the bureaucracy, may be called a neotonic 
polity. This distinction clearly cuts across the older dichotomy of 
monarchic/republican forms. Neotonic polities may have hered- 
itary or non-hereditary executives, and the same is true for pro- 
tonic polities. However, neotonic polities are constitutional in 
form by definition, whereas protonic polities are not constitu- 
tional—even if they have written characters. 

As the analysis below will show, most contemporary states have 
neotonic polities, even though a number of protonic polities can 
also be found in the world today. We shall find neotonic polities 
not only in the modern and democratic countries, but also in 
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modernizing and totalitarian states. In other words, the mere 
fact of constitutionalism by no means assures a high degree of 
development or of democratization in a polity, any more than 
does republicanism as contrasted with monarchism. I believe that 
we can make significant progress toward understanding the nec- 
essary conditions for development and democratization only by 
shifting the focus of our analysis from the executive structure to 
bureaucracy. How are the various types of polity related to 
bureaucratic structure and administrative performance? This, of 
course, is the basic question of this chapter. The ground has been 
cleared for examination of the question by identifying some 
structural characteristics of the governmental environment which 
seem likely to be relevant. Note that we are deliberately omitting 
a discussion of other ecological variables which are also impor- 
tant. The argument is therefore at the level of ceteris paribus for 
the analysis of governmental structures affecting administrative 
development or reform. 


IV. Complex Bureaucracies in Tonic Polities 


How are bureaucracies related to government in tonic polities? 
The answer requires an examination of the relation between 
bureaucracies and constitutive systems and a study of how execu- 
tives play their mediating or hinge role between these two major 
components of modern governance. To make such an analysis, we 
shall first have to examine the structure of bureaucracies. This 
will enable us to be more specific about a variety of executive and 
mediatory roles which will pave the way, finally, for some hy- 
potheses about the relation of these various structures to adminis- 
trative modernization, development, and democratization. 


Differential rates of bureaucratic diffusion 


Considering the structure of bureaucracies first, then, let us 
recall the distinction between forms of simple, compound, and 
complex bureaucracy. It is probably true that the pattern of 
complex bureaucracy was invented in Continental Europe before 
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the structures of a constitutive system had been invented in 
England. Certainly in the non-Western world the structures of 
complex bureaucracy were diffused to many countries, notably 
under colonial rule, before the adoption of constitutive systems, 
and this happened also under the leadership of native moderniz- 
ing elites as well as of European colonial rulers.* 

It is quite possible, therefore, to have a complex bureaucracy in 
a polity that is not tonic. Although I recognize several different 
types of governmental structure which are not tonic, it’ is some- 
times useful to group them all together as non-tonic polities.” 
They might also be referred to as pretonic polities, but this term 
carries teleological overtones which I wish to avoid here, so I 
shall not use it. We may therefore hypothesize that complex 
bureaucracies are highly correlated with tonic polities, but we 
can find complex bureaucracies in some non-tonic polities, and we 
may find tonic polities which do not contain complex bureaucra- 
cies. The interest of this hypothesis is primarily historical and 
helps to explain the developmental dynamics of several varieties 
of tonic polities. There seems to be some evidence, for example, 
that democratic orthotonic polities appeared in countries where 
the constitutive system took shape before the appearance of com- 
plex bureaucracy. By contrast, many of the polities which have 
become orthotonic but not democratic, or which are homotonic 
today, introduced complex bureaucracy before they did consti- 
tutive systems. The first hypothesis applies to many countries in 
Western Europe and North America, the second to Eastern 
Europe, Asia, and Africa, with notable exceptions in each case. 

By distinguishing between the rate of penetration of complex 
bureaucracy and the diffusion of constitutive systems we are able 
to refine the idea of modernization. Emulative acculturation 
tends to be selective, some institutions of the foreign model being 
regarded as more useful or more worthy of borrowing than 
others. If we study the differential rate of selective borrowings by 


g. This process is described in some detail in Fred W. Riggs, Thailand: The 
Modernization of a Bureaucratic Polity (Honolulu, 1966). 

10. A proposed classification of non-tonic polities is presented in Riggs, “The 
Comparison of Whole Political Systems.” 
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modernizing countries we shall gain a better understanding of 
the dynamics of change involved. 

In this instance, it is not difficult to see that native elites and 
European colonial rulers alike were quick to grasp the probable 
advantages to themselves of the introduction of the forms of 
complex bureaucracy as a governmental technology which would 
enhance their own power, enable them to consolidate their con- 
trol, penetrate the subject society, and defend their domains from 
foreign attack. Indeed, it may well be that the structures of 
complex bureaucracy were first introduced through the military 
services, as they were first invented for these services in Conti- 
nental Europe. By contrast they perhaps feared—at least in most 
instances—the introduction of constitutive systems as likely to 
undermine their power. This was especially true of European 
colonial rulers, even though, or perhaps precisely because, consti- 
tutive systems had already been established at home. In some 
instances indigenous rulers may have thought that they could 
capture control over a constitutive system and use it to enhance 
their power and authority, but Japan seems to be the only impor- 
tant non-Western instance of this phenomenon. American rule in 
the Philippines was also exceptional in its early stress on constitu- 
tive structures, perhaps because colonial administration was han- 
dled through Congress rather than the executive branch, and 
perhaps also because of the deep ambivalences in American 
public life about policy toward the Philippines. 

What native and foreign rulers both failed to perceive was that 
complex bureaucracies could enhance their power only if they 
(the bureaucrats) were kept under effective control. Before long 
it became apparent that executives, unaided, could not perma- 
nently master and discipline complex bureaucracies which, Frank- 
enstein-like, tended to seize power on their own. But whereas a 
simple or compound bureaucracy out of control tended to change 
in the direction of hereditary office-holding and localization of 
power, a complex bureaucracy can maintain itself autonomously 
as a relatively centralized and independent structure of power. 

Under these circumstances both rulers and ruled began to see 
the structures of a constitutive system as a possible solution for 
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their problems, as a means of holding bureaucrats accountable. 
Indeed, within the limitations of currently available governmen- 
tal technology, we can scarcely think of any other means for 
controlling complex bureaucracies. This is not to say that the 
adoption of a constitutive system assures a polity control over its 
bureaucracy; rather it may be a necessary but not a sufficient 
condition for establishing such control. 


Types of complex bureaucracy 


What are the types of complex bureaucracy? How are they 
related to constitutive systems? How do these variations affect the 
functional relation between these structures? There are undoubt- 
edly many ways in which we might try to classify bureaucratic 
systems. We have used an organizational principle to distinguish 
between simple, compound, and complex bureaucracies. Is there 
any other organizational principle which might be used to distin- 
guish among several varieties of complex bureaucracy? 

Let us consider the possibility of using the territorial arrange- 
ment of offices as a criterion. In virtually all contemporary polities 
the national domain is divided into a set of territories which are 
variously known as provinces, states, counties, departments, etc. 
Let us call them all provinces regardless of what actual name is 
used in a particular country. We can then recognize the head of a 
province as the provincial executive regardless of the title he 
bears, whether governor, prefect, commissioner, or mayor. 

The first point to make is that the provincial executive may or 
may not be a member of the bureaucracy. In some countries— 
those with a federal form of government, for example—the pro- 
vincial executive is selected by a separate constitutive system 
which operates autonomously at the provincial level. Various 
federal departments and ministries have field offices at the local 
level, but they do not constitute, formally, part of the provincial 
bureaucracy responsible to the provincial executive. 

By contrast, we often, perhaps more frequently, find systems in 
which the office of provincial executive belongs to the bureauc- 
racy of the polity. In such cases it is usual to find that these offices 
belong to one ministry, and the field offices of other ministries 
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and departments are formally responsible to the provincial execu- 
tive as well as to their own central offices. Let us call the latter 
type of bureaucracy prefectural and the former type non-prefec- 
tural. The French type of field administration, in which prefects 
employed by the Ministry of Interior serve as provincial execu- 
tives, best illustrates the structure of prefectural bureaucracies, 
and the American federal system of elected governors illustrates 
a non-prefectural bureaucracy. The significant differences be- 
tween these two patterns and some reflections on their historical 
origins and functional consequences have been perceptively ex- 
amined by James Fesler.” 

It may be that there are significant differences in the functional 
implications and capabilities of prefectural as contrasted with 
non-prefectural complex bureaucracies, and in their relation with 
constitutive systems, but I have not been able to discover them. 
Consequently I have concluded, at least for the present, that no 
useful purpose would be served by pushing the analysis further 
in terms of this organizational criterion of classification. 

Are there other criteria which might be used? Consider what 
happens when we use the basis of recruitment of incumbents to 
offices. This is a subject which is frequently discussed in the 
literature of public administration. Distinctions are often made 
between career men and appointees, between generalists and 
specialists, between the merit principle and patronage or spoils. 
Similar distinctions may be found in the writings on Communist 
polities where, for example, a contrast is drawn between the 
expert and the red, the former being essentially a career man 
within the state bureaucracy and the latter a party stalwart 
assigned to work in the bureaucracy. 

The most general distincton to be made here is between the 
practice of filling offices with men who work their way up from 
within the bureaucracy, and the opposite practice of filling offices 
by appointing men from outside the bureaucracy concerned. One 


11. See James W. Fesler, “The Political Role of Field Administration,” in Ferrel 
Heady and Sybil L. Stokes (eds.), Papers in Comparative Public Administration 
(Ann Arbor, Mich., 1962), pp. 117-144. 
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might call the first recruitment of career men and the latter the 
recruitment of appointees. These terms are ambiguous, however, 
since the outside appointee may also be a career man in his party 
or in some other organizational bureaucracy and the career man 
appointed from within is also, no doubt, an appointee. Other 
words, such as “merit” and “patronage,” carry both invidious 
connotations and functional implications for performance which 
we wish to avoid in this context. 

Let us therefore use the somewhat more neutral and less con- 
ventional terms “insider” and “outsider.” In this special usage an 
insider is not someone with special access to the elite or someone 
privy to secrets, but is specifically a person appointed to a bu- 
reaucratic office whose previous career has largely been within 
the bureaucracy of which that office is a part. The concept can be 
operationalized by specifying an absolute number of years, or a 
proportion of working years, required to consider a man’s career 
as largely within a given bureaucracy. By contrast an outsider is 
not someone without influence or knowledge but someone whose 
previous career has largely built on experience outside a given 
bureaucracy who is named to an office in that bureaucracy. 

It seems probable that some insiders and some outsiders are 
appointed in every bureaucracy, modern and traditional, simple, 
compound, and complex, but the ratio of the two kinds of ap- 
pointments varies within wide limits. We often think of a merit 
system as a bureaucracy in which most positions are filled by 
insiders and a spoils system as one staffed by outsiders. But this 
does not carry us very far. Although the merit principle may be 
necessary for administrative efficiency and effectiveness, the 
spoils principle may also be necessary, at least at some levels, if a 
bureaucracy is to be subjected to control by a constitutive system. 
This gives us a clue to an additional principle of classification 
with which the insider-outsider criterion can be combined. If we 
examine the distribution of insiders and outsiders in a bureauc- 
racy, we may arrive at a useful basis of classification for our 
present purposes. 

Bureaucratic offices may be distinguished from each other by 
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their level or echelon. Organization charts typically show a pyr- 
amid of authority. At the top level or echelon there may be one or 
a few positions. At a second level several positions will be repre- 
sented as responsible to the post shown on the first echelon. 
Similarly, the third echelon represents positions responsible to 
offices of the second level. In complex bureaucracies, there will 
also be a set of staff offices, with dotted horizontal lines signifying 
advisory relationships, but for present purposes we can ignore 
them. Note also that we are speaking here of formal lines of 
authority, not effective relations of influence, and actual flows of 
communication, which may or may not follow the formal lines. 

In contemporary polities the first echelon of bureaucrats (those 
below the executive) includes the heads of ministries, the major 
organizational structures into which government is divided. Not 
counting staff positions, the first echelon typically constitutes a 
cabinet. It should not be difficult to identify the first echelon 
positions in most bureaucracies. Let us call the organizational 
structures headed by first echelon offices ministries. 

The major components of a ministry are often called bureaus, 
agencies, departments, offices, or divisions, each of which is 
charged with responsibility for a major program of the ministry. 
For ease of reference, let us define the word department to mean 
any such component, and the head of a department will be 
treated as a third echelon position. (This terminology does not 
conform to American governmental practice, where a ministry is 
called a department, and a department is usually called a bureau. 
The practice in most countries fits the proposed terminology 
better than American usage does. ) 

Second echelon positions may be defined as those considered 
to lie between the first and third echelon. They normally carry 
such titles as undersecretary, deputy secretary, assistant secre- 
tary, parliamentary secretary, etc. 

It is unnecessary, for present purposes, to attempt to distin- 
guish any other echelons. The three which have been defined are 
enough to give us a fivefold classification scheme when combined 
with the insider-outsider dichotomy, as shown in Table 1. Note 
that this table defines several types of complex bureaucracy by 
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Table 1. Types of Complex Bureaucracy, Classified Structurally by 
Echelon Staffing 
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structural criteria. It does not contain hypotheses, nor does it 
refer to functional relationships. 

In Table 1 the sign + means that positions at this echelon are 
predominantly staffed by insiders, and the sign — means that 
positions are chiefly staffed by outsiders. The sign + suggests 
either a mixture of insiders and outsiders, or frequent changes, 
with insiders replacing outsiders, and the reverse. If more than 
two-thirds of the available positions at an echelon are staffed in a 
given way, this is the predominant way. Interpreting this table, 
Type I complex bureaucracies are those in which positions at all 
echelons are predominantly staffed by insiders—military officers 
being included as well as civil servants. By contrast, Type IV is a 
bureaucracy in which most positions at all echelons are filled by 
outsiders. The intermediate Type II is a bureaucracy in which 
the first echelon is filled by outsiders and the other two by 
insiders. Intermediate Type III is a bureaucracy in which the first 
two echelons are mainly filled by outsiders but the third level is 
largely staffed by insiders. Type V is a residual category of 
indeterminate or rapidly changing staffing patterns. 

It may make it easier to remember the several types of complex 
bureaucracy as structurally defined by this scheme if we think of 
the type number as indicating the highest echelon normally filled 
by the appointment of insiders: that is, the first echelon for Type 
I, the second echelon for Type II, the Third echelon for Type III, 
and the fourth echelon—positions below the third echelon—for 
Type IV. This mnemonic rule does not hold for Type V, which is 
a residual category for bureaucracies in which insiders may be 
appointed, spasmodically, at all echelons, as may outsiders.” 


12. In an earlier draft of this chapter I called Type I bureaucracies autonomic, 
Type II generalist, Type III specialist, and Type IV workhorse. I am indebted to 
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A special problem in this typology needs to be considered. 
Among the various branches of a state bureaucracy, there is one 
in which the propensity for insiders to staff all echelons is un- 
doubtedly greater than in others, namely the military branches. 
We find, therefore, regimes in which first echelon positions of the 
defense or war ministries are filled by career military officers 
rather than by outsiders, even though other positions at this level 
are staffed by outsiders. Since the power potential of military 
officers is greater than that of other bureaucrats when a bureauc- 
racy becomes highly politicized, I would classify under Type V a 
bureaucracy in which career military officers hold cabinet posi- 
tions exercising authority over the armed forces, and other cabi- 
net posts are held by outsiders. An admitted limitation of this 
chapter is the need for more detailed analysis of this type of 
bureaucracy. 

Several other hypothetical types of bureaucracy are possible, if 
a matrix for all possible combinations of the variables used in 
this classification is employed. We can, however, disregard them 
as empirically unlikely since they would consist of systems in 
which insiders predominated at higher echelons than outsiders. 
Arguing from the proposition that insiders will typically appoint 
other insiders to all positions under their jurisdiction, we can 
even regard these possibilities as unimportant, if not impossible. 
Should they be discovered, however, they could be added to the 
residual Type V category. 


Functional relations of complex bureaucracies 


There seems to be a significant relation between types of tonic 
polity and types of complex bureaucracy when the latter are 
classified according to recruitment patterns. At least, the relation 
seems to be more interesting than when the organizational classi- 
fication based on the prefectural—-non-prefectural distinction is 
used. 


Professor Samuel Finer for pointing out some of the logical and semantic 
difficulties raised by this terminology. His arguments are convincing, but I regret 
that I cannot think of any better substantive terms. For the time being, at least, 
the numerical typing may do, but suggestions of better names for these bureau- 
cratic types will be welcome. 
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One of the key structures in constituent systems (a component, 
by definition, of all tonic polities ) is one or more political parties. 
Clearly, therefore, one of the considerations that arises in naming 
persons to fill bureaucratic offices in tonic polities is whether or 
not they belong to a political party or are identified with its aims 
and candidates. Thus the political orientations of public officials 
measure a functional relation between bureaucracies and tonic 
polities. 

Whether bureaucrats are insiders or outsiders seems to have a 
close relation to their political (or partisan) tendencies. In gen- 
eral, we think of insiders as predominantly administrative in 
orientation and outsiders as more politically oriented. Closer 
scrutiny, however, shows that this hypothesis oversimplifies a 
more complicated pattern of relationships. 

A distinction can be made between two different, though re- 
lated, senses in which people often speak of the political orienta- 
tions of bureaucrats. In one sense, they refer to orientations 
toward a political party; in a different sense, to orientations 
toward intrabureaucratic struggles for power and conflict be- 
tween various components of the bureaucracy, such as between 
its military and civilian arms. 

A bureaucrat, therefore, is partisan to the extent that he is 
simultaneously active in a political party or allows favoritism 
toward members of a party to affect his decisions as a public 
official. Among the operational criteria of partisanship which 
might be employed we could list recruitment and promotion 
within the bureaucracy as a result of party support and/or simul- 
taneous party work as at least an activist, if not a leader. 

By contrast, a bureaucrat is politicized to the extent that his 
basic interests and activities within a bureaucracy concern the 
acquisition of power rather than the implementation of govern- 
mental decisions. Clearly, there may be a correlation in the sense 
that those bureaucrats who are most partisan may also be highly 
politicized. But this is not a correlation by definition, and one 
would need empirical research to demonstrate its extent. More- 
over, One can imagine situations in which partisan bureaucrats, 
recruited under a party spoils system of appointment, would 
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nevertheless handle their assignments in a routine way without 
becoming politicized. Postal employees in the United States may 
sometimes come under this heading. 

Alternatively, we can think of bureaucrats who are highly 
politicized but not partisan. This could readily occur in a polity 
where officials constitute a ruling caste and political parties have 
little or no influence. Here intrabureaucratic rivalry may be the 
most important form of politics, but without parties there would 
be no partisanship. The significance of partisanship, therefore, 
varies with the nature of the polity. In a one-party state, all or 
most officials might be members of the ruling party, many playing 
an active party role. In this sense the level of partisanship would 
be high. Yet insofar as the bureaucracy is firmly guided by the 
party in terms of administrative norms, serving as a politically 
neutral apparatus for the implementation of public policies, the 
level of politicization may be low. Such a bureaucracy would be 
high in partisanship, low in politicization. 

A simple four-cell matrix, in which one dimension of variation 
represents degrees of bureaucratic politicization and the other 
dimension represents degrees of bureaucratic partisanship, illus- 
trates these possibilities. A plausible example of each condition is 
mentioned. 

Without taking time to discuss the situation in each of the 
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countries mentioned as possible illustrations of these various com- 
binations, let us try to probe some underlying dynamics by specu- 
lating about possible relationships between degrees of partisan- 
ship and politicization in bureaucracies, the character of the 
polity concerned, and the type of bureaucracy. Rather surpris- 
ingly, I think, we will discover no simple correlation between the 
functions of partisanship and political development when the 
latter is measured by the structural distinction between neo- 
tonic and protonic polities. If one makes the conventional as- 
sumption that the more advanced a political system, the more 
likely it is that its bureaucracy will be based on merit rather than 
spoils, then one is apt to infer that the degree of partisanship in 
bureaucratic appointments will vary inversely with the level of 
development. What we will learn is rather that the degree of 
partisanship in a bureaucracy is typically greater in neotonic than 
in protonic polities. By contrast, I suspect that the degree of 
politicization is more highly correlated with levels of political 
development. I believe the structure of bureaucracy gives a basis 
for elaborating this hypothesis. 

Let us consider the five types defined above and the politi- 
cal and party orientation of officials. It is correct to say that two 
important functional relationships affecting the bureaucracy are 
called for in the government of any well-developed political 
system. One of these functional requisites is political responsive- 
ness, and the other is administrative capability. Political respon- 
siveness refers to the propensity of a bureaucracy to internalize 
the norms and rules formulated by political institutions outside 
the bureaucracy itself.” Administrative capability refers to the 
ability of a bureaucracy to implement policies with efficiency and 
effectiveness. 

As already indicated, I regard governmental structures as nec- 
essary though not sufficient conditions for the accomplishment of 
political and administrative functions. In this sense, the only 


13. Elsewhere I have proposed that the term “introjection” be used in a 
technical sense to refer to this process of internalizing and implementing externally 
formulated norms, and I have argued that increasing introjection accompanies 
administrative development. See my “Administrative Development: An Elusive 
Concept,” pp. 251-252. 
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structure capable of enforcing political responsiveness on a 
complex bureaucracy is a constitutive system, although the mere 
presence of a constitutive system by no means guarantees politi- 
cal responsiveness. In order for the constitutive system to enforce 
responsiveness on the bureaucracy it must utilize a variety of 
controls. Of these, the structure which seems most likely to be 
effective is the practice of designating through the constitutive 
system the occupants of all or most first echelon positions in the 
bureaucracy. In other words, a structure in which cabinet mem- 
bers are chosen by the constitutive system, and are therefore 
outsiders so far as the bureaucracy is concerned, seems to be a 
necessary (though again not a sufficient) condition for imposing 
political responsiveness on a bureaucracy. This rule applies with 
particular force to military offices and implies the appointment of 
civilians to cabinet positions in authority over the armed forces. 

The implication of this proposition is that we will find outsiders 
at the first echelon in politically responsive polities, and conse- 
quently that we will not find bureaucracies of Type I in such 
polities. Let us also hypothesize that a bureaucracy can scarcely 
attain high standards of efficiency and effectiveness unless most 
of the positions at its third echelon are staffed by individuals with 
considerable experience in carrying out the kind of work called 
for in that department. This requirement is most likely to be met 
if career men (insiders) are appointed to these positions. In other 
words, we will scarcely find Type IV bureaucracies in polities 
which are administratively capable. 

Note that the prevalence of insiders at the third echelon of a 
bureaucracy may be a necessary but not a sufficient condition for 
administrative capability. We can imagine a bureaucracy in 
which all insiders are incompetent rascals. I find it difficult, how- 
ever, to imagine a complex bureaucracy in which administrative 
duties are efficiently and effectively carried out even though most 
posts at the third echelon are staffed by outsiders. Note also that 
the criterion of recruitment of insiders is a structural characteris- 
tic of bureaucracy, whereas the criterion of administrative capa- 
bility is a functional relationship between the bureaucracy and 


the polity. 
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Tonic polities redefined structurally by bureaucratic types 


Our discussion of political development has suggested that the 
machinery of government in a developed political system should 
be not only politically responsive but also administratively capa- 
ble. What structural characteristic is likely to make a bureaucracy 
administratively effective and efficient, and also politically re- 
sponsive? I suggest it is the prevalence of outsiders at the first 
level, and of insiders at the third level, in other words, of a Type 
II or III bureaucracy. 

It may be useful to have a general term to refer to both Type II 
and Type III bureaucracies. Let us use the word “compensate” in 
its mechanical meaning of counteracting variations. In this sense 
a bureaucracy is compensated if it recruits mainly outsiders at the 
first echelon while recruiting largely insiders at its third echelon. 
This terminology enables us to identify a new concept: any neo- 
tonic polity with a compensated bureaucracy. Such a polity may 
be called “orthotonic.” By contrast a neotonic polity whose 
bureaucracy is not compensated may be called “heterotonic.” 

It is important to recognize the great difference between two 
types of heterotonic polity: those with Type I bureaucracy and 
those with Type IV. Let us call the former “homotonic” and the 
latter “syntonic.” The prefix “homo-” suggests identity or similar- 
ity, hence the political domination of a bureaucracy by career 
bureaucrats. The prefix “syn-” carries such meanings as asso- 
ciated, like, along with, at the same time. The word “syntonic” 
has been used in electronics with the sense of resonance. Let us 
think of it in a governmental sense as referring to a form of 
government resembling the orthotonic in structures designed to 
subject the bureaucracy to political control by the constitutive 
system, but differing as regards the structures thought to enhance 
administrative capability. 

Empirically and historically we find syntonic polities in two 
quite different settings. A fair number of contemporary new 
states which have come to power under the leadership of a 
revolutionary movement for national independence have system- 
atically replaced experienced public officials with outsiders in the 
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name of nationalization. For the most part, these outsiders have 
been friends and supporters of the new ruling party. In bringing 
the government under political control they have sacrificed 
administrative values, with adverse results so far as the imple- 
mentation of public policies is concerned. In some cases popular 
dissatisfaction with these regimes has already manifested itself 
in support for a coup d’état staged by military officers who have 
overpowered the constitutive system and established a homo- 
tonic regime with a Type I bureaucracy. 

Historically speaking, however, we find other examples of syn- 
tonic polities, notably in the United States and England, where 
patronage and spoils prevailed in the bureaucracy during por- 
tions of the nineteenth century when the government had already 
been brought under political control by an electoral (constitu- 
tive) system. In these historical instances popular dissatisfaction 
with governmental inefficiency manifested itself in reform move- 
ments which led to the introduction of civil service examinations, 
more systematic military training, and regularization of the ca- 
reer services in the name of the merit principle. Thus syntonic 
(premodern) polities led, through administrative reform, to the 
emergence of orthotonic (modern) polities. By contrast, in con- 
temporary syntonic (modernizing) polities, widespread discon- 
tent has more frequently led, through military violence, to the 
appearance of homotonic (bureaucratic) polities. This formula- 
tion supplements the hypotheses stated above about the differen- 
tial rate of introduction of complex bureaucracy and constitutive 
systems in nontonic polities. 

Let us now return to the propositions which provoked this 
discussion, namely the degree of partisanship and politicization 
associated with various kinds of bureaucracies, considering first 
differing degrees of partisanship. The first echelon positions in 
orthotonic polities are staffed by outsiders, normally leaders or 
active adherents of at least one political party. By contrast, a 
large body of insiders in these bureaucracies depend on their 
experience and expertise more than party affiliation for their 
professional success; hence they need not weight partisanship 
highly or may even strive for non-partisanship. My conclusion is 
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that within a fairly broad range of variation—to be explored in 
more detail below—bureaucracies of orthotonic polities are si- 
multaneously moderately partisan and moderately non- 
partisan. 

By contrast, if we look at a syntonic polity where outsiders 
secure appointments far down in the bureaucracy, we must con- 
clude that a high degree of partisanship prevails. But if we look 
at homotonic polities, we will be struck by the unimportance of 
party labels and the high degree of non-partisanship possible in 
these systems, where career men (military and civil) are pro- 
moted within the bureaucracy itself to the top echelon. Thus 
heterotonic polities are marked by great variability in their level 
of partisanship. 

If we assume that orthotonic polities are largely found in politi- 
cally developed systems, then political development is not corre- 
lated with either increase or decrease in partisanship. The degree 
of bureaucratic partisanship varies between extremes of non- 
partisanship in homotonic polities and partisanship in syntonic 
polities. Development is probably associated, therefore, with an 
increase in partisanship in some cases, a decrease in others. A 
more general statement would be that development is associated 
with an increase in moderation of partisanship as contrasted 
with extremism in either direction. This is based on the assump- 
tion that heterotonic (both homotonic and syntonic) polities are 
found more often in less developed countries and orthotonic more 
often in developed countries. 

If we look at politicization as a separate dimension of variation, 
distinguished from partisanship, a more interesting and signifi- 
cant pattern emerges. Clearly in the case of a homotonic polity, 
the very fact that first echelon positions are filled by insiders 
means that the competition for these offices must be very keen. 
Moreover, since basic decisions affecting public policy are made 
at this (cabinet) level, we can infer that the level of politicization 
in Type I bureaucracies will be very high. Moreover, insofar as 
the constitutive system is unable to place its candidates in these 
positions, it lacks power; hence political action in the constitutive 
system may be considered more formalistic than effective. 
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If we consider syntonic polities having a Type IV bureaucracy, 
we will also find that the level of politicization in the bureaucracy 
is high, as well as the level of partisanship. Here most higher 
officials are, by definition, outsiders, and therefore politically 
oriented to start with. Moreover, conditions of service are likely 
to be such as to generate anxieties and insecurities, leading to a 
keen struggle for extrabureaucratic support as a necessary condi- 
tion for retaining office and for securing promotions. 

If we consider orthotonic polities, we will surely discover a 
significant degree of politicization also, but not a high degree. 
Competition for office and promotions is a universal characteristic 
of any bureaucracy, but such competition can be regarded as 
political only when it is concerned primarily with the determina- 
tion of policy goals and looks to alliances as its main means of 
success. It is non-political to the extent that it is primarily con- 
cerned with instrumental means for the implementation of pre- 
viously established (introjected) norms and relies on successful 
accomplishment and expertise as a basis for career success. In this 
sense, I suspect that the level of politicization in the compensated 
bureaucracies of orthotonic polities will be substantially lower 
than in the uncompensated bureaucracies of heterotonic polities. 
My conclusion, therefore, is the hypothesis that the degree of 
bureaucratic politicization tends to decline to moderate levels— 
never to disappear—as political development increases. A corol- 
lary would be that administrative capability and political sensi- 
tivity rise from moderate to high levels as political development 
occurs. 

An analysis of Type V bureaucracies has been deliberately 
omitted from the foregoing discussion. In part this is because this 
type is a residual category for unclear and marginal cases, and 
further study is needed before anything more definite can be 
said. Let me hazard the guess that we will find that generaliza- 
tions which hold for uncompensated bureaucracies in general 
hold also for Type V bureaucracies. Moreover, I think we will 
probably find Type V bureaucracies to be typical of protonic, 
rather than neotonic, polities. 

The foregoing hypotheses can be summarized in schematic 
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form, as shown in Table 3. Note that whereas Table 1 gives 
structural criteria for defining several types of bureaucracy, Table 
3 summarizes several hypotheses about probable functional rela- 
tionships between these bureaucracies and the whole political 
system of which they are a part. 

These hypotheses may be formulated as follows: 

1. Type I, III, and IV bureaucracies (in orthotonic and syn- 
tonic polities) are more likely to be politically responsive to a 
constitutive system than Type I bureaucracies (in homotonic 
polities ). 

2. Type I, II, and III bureaucracies (in orthotonic and homo- 
tonic polities) are more likely to be administratively capable than 
Type IV bureaucracies (in syntonic polities ). 





Table 3: Hypothesized Functions of Complex Bureaucracies for Their 
Polities 








Degrees of: Type | Type ll Type Ill Type IV Type V 
Political responsiveness L H H H H/L 
Administrative capability M H H L M/L 
Politicization H M M H H 
Partisanship L M M H H/L 
Balance L H H L L 


Note: H = high, M = medium, L = low, / = or. 


3. The degree of partisanship is likely to be moderate in com- 
pensated bureaucracies (Type II or II in orthotonic polities) as 
contrasted with relative extremes on this scale for uncompen- 
sated bureaucracies: highly partisan for Type IV (in syntonic 
polities) and highly non-partisan for Type I (in homotonic 
polities). 

4. The degree of politicization is likely to be relatively high in 
uncompensated bureaucracies (I and IV in heterotonic polities ) 
as contrasted with relatively moderate in compensated bureauc- 
racies (II or III in orthotonic polities). 

5. The ability to achieve both political responsiveness and ad- 
ministrative capability (i.e., balance) is likely to be high in com- 
pensated bureaucracies (II and III in orthotonic polities), 
whereas one or other of these functions is likely to be poorly 
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performed, hence unbalanced, in uncompensated bureaucracies 
(I and IV in heterotonic polities ). Note that the term “balance” is 
introduced here for a functional relation of bureaucracy to polity 
involving political responsiveness and administrative capability, 
whereas the term “compensated” refers to a structural character- 
istic of bureaucracies, namely predominant recruitment of out- 
siders at the first echelon and insiders at the third echelon. 

6. Characteristics of Type V bureaucracies and the type of 
polity in which they are to be found remain to be determined 
more precisely, but it may be guessed that for most purposes 
their functional behavior will resemble that of Type I or Type IV 
(uncompensated ) bureaucracies, rather than Type II or Type III 
(compensated ). 

We have so far tried to speculate about several types of com- 
plex bureaucracy and to relate them functionally to a variety of 
polities, classified structurally. Several major gaps remain to be 
filled. For example, it is not clear what the differences are be- 
tween Type II and Type III bureaucracies, functionally speaking. 
Perhaps if we classified constitutive systems structurally, we 
could shed additional light on the differential behavior of bu- 
reaucracies and therefore on administrative development and 
reform. Let us turn to this subject. 


V. Constitutive Systems in Tonic Polities 


The normal procedure in a comparative discussion of political 
institutions is to start with the components of constitutive sys- 
tems and to formulate a typology based on the mode of selecting 
heads of government—as reflected in the presidential-parliamen- 
tary-Communist trichotomy—or to use a major component of 
constitutive systems, the party system, as a basis for classification. 
This leads to a one-party, two-party, and multiparty scheme. 
Such classifications have, of course, been refined and extended 
for the analysis of European polities. 

When these schemes have been applied to the new states of the 
non-Western world, however, their inherent limitations have 
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been starkly revealed. Several responses to these difficulties have 
become popular within the last twenty years. Efforts to utilize 
structural or institutional criteria for studying comparative poli- 
tics have been discarded in favor of functional schemes based on 
various models of the functional requisites of any political sys- 
tem. The difficulty with this approach is that, although it has 
greatly increased our understanding of the functions performed 
by components in relation to polities, it has tended to block 
systematic inquiry into the structural characteristics of govern- 
ment in the new states. 

An alternative response has been to move from comparative 
institutional analysis to what has been called an area approach. 
Essentially this is an ecological framework in which political 
behavior is treated as dependent on a considerable variety of 
environmental forces, cultural systems, and social, economic, geo- 
graphic, historical, demographic, and other variables. Two inher- 
ent difficulties arise from this mode of analysis. The ecological 
criteria are so open-ended and unlimited, and their relations to 
governmental performance so vaguely specified, that area studies 
have frequently resulted in the accumulation of huge quantities 
of data which do not shed much light on political and administra- 
tive behavior. 

A second weakness of the area approach for our purposes has 
been its antitheoretical emphasis. Fascinated by the uniqueness 
of each historical and cultural entity, area specialists have been 
reluctant to give serious consideration to cross-cultural generali- 
zations, whether they concerned structures or functions. Thus the 
area approach—ironically because area studies have generated 
much of the new knowledge required for comparative studies of 
politics and administration—may well have had the latent func- 
tion of holding back progress in the study of comparative 
government. 

I am inclined to think that the source of our original difficulty 
lay in the use of political classifications based on the components 
of constitutive systems (parties and parliaments) as the primary 
criteria for institutional analysis. No doubt the relatively greater 
interest, the public excitement, generated by politics as con- 
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trasted with administration led to this selective perception. It was 
reflected in the predominance of political analysis in political 
science and the relegation of public administration to minor sta- 
tus as a subfield of political science, if, indeed, it even belonged 
in the discipline. Administrative specialists have themselves rein- 
forced this misperception by attempting, often enough, to with- 
draw from political science in the name of professionalism and 
the training needs of candidates for the public service, which 
naturally enough are not limited to the study of political 
science. 

What would happen if we turned this priority of criteria upside 
down? Let us suppose that we first classified polities in terms of 
the characteristic structures of their bureaucracies and executives 
rather than of their constitutive systems? I suspect that both of 
the tendencies mentioned above—functionalism and the area 
approach—would not have prevailed but would have been seen 
as contributory to the central thrust of political science, a thrust 
more in harmony, interestingly enough, with the traditional inter- 
ests of the discipline. 

In this essay I propose to experiment with such an approach to 
see whether or not the results would be interesting. Having 
already set forth a typology of complex bureaucracies, and hay- 
ing used them for the structural definition of polities, we have 
paved the way for an experiment of this sort. 

Let us first make clear that the analysis is limited to tonic 
polities. A universal framework of analysis for all political systems 
would have to include non-tonic polities as well. It will be easier 
to make such an expansion of our frame of reference, however, 
after we have grappled successfully with the more limited, yet 
surely gigantic, task of classifying and theorizing about tonic 
polities. Some of the difficulties encountered by the functionalists 
in comparative politics have arisen from their effort to generalize 
too soon about ancient city-states, feudal and bureaucratic socie- 
ties, and primitive tribal societies as well as contemporary na- 
tion-states. Because they were fascinated by the concept of the 
functional requisites of any society, they thought they could jump 
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quickly to an analysis of shared functional attributes of all politi- 
cal systems. 

While the concept of a tonic polity excludes most premodern 
political systems, it includes almost all contemporary independ- 
ent states. Thus it makes possible a structural analysis of govern- 
ments in the non-Western world. Had it been thought possible to 
do this, the influence of area studies on comparative government 
might not have been so overpowering. Instead of trying to learn 
everything about selected societies, political scientists might have 
concentrated on what was particularly relevant to an under- 
standing of political and administrative behavior in these 
countries. 

This is not to suggest that I take it as already demonstrated 
that all contemporary states can be readily and usefully classified 
in terms of type of bureaucracy. However, it may prove to be 
possible pending a better procedure. Moreover, I think the pres- 
ence of constitutive systems in almost all contemporary states 
makes it possible to classify them as tonic polities. This at least 
takes us the first step forward in our undertaking. 

Let us begin the experiment, therefore, by looking first at 
orthotonic polities, that is at tonic polities with compensated 
bureaucracies. We will find such polities not only in most or all of 
the Western democracies but also in some of the Communist 
countries, notably the Soviet Union and several of the East Euro- 
pean states, and also in some countries of Asia, Africa, and Latin 
America. These include Japan, and probably the Philippines, 
Malaysia, Singapore, India, Lebanon, Israel, South Africa and 
Rhodesia, Mexico, Chile, Costa Rica, Uruguay, Jamaica, Trini- 
dad-Tobago, and no doubt others. There will probably be de- 
bates about some of these, revolving in some instances about 
substantive problems, in others about matters of definition. 

For instance, it will be argued that since party membership is 
an important criterion for advancement in the Soviet Union and 
other Communist states, their bureaucracies should be classified 
as Type IV rather than as II or III. Alternatively, if the party 
bureaucracy is considered part of the state bureaucracy, it will be 
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said that everyone in the government is an insider, and hence a 
Communist bureaucracy is of Type I. 

The Chinese experience with a recently organized Communist 
state provides an interesting test case. There the contrast be- 
tween expert and red has been sharply drawn in polemical de- 
bates—as already noted. In an analysis of this subject, based on 
interviews with refugees, Doak Barnett states that in a govern- 
ment division from which his informants came, “the most highly 
qualified specialists in the unit were non-Party cadres, and the 
general level of expertise was considerably higher among this 
group than among the Party personnel.” It is not possible to 
learn from Barnett’s data whether most of the positions at the 
third echelon in the Chinese bureaucracy are filled by non-party 
cadres (insiders) or by party personnel (outsiders); conse- 
quently we cannot tell from this evidence whether to classify the 
Chinese Communist bureaucracy today as Type IV or Type III, 
assuming the first and second echelon positions are predomi- 
nantly filled by outsiders (reds). More significantly, Barnett’s 
interview data tell us that in the perceptions of Chinese state 
officials under Communist party rule the distinction between 
insider and outsider (between expert and red) is a real one. 

It should be possible to make similar discriminations quite 
generally. We should be able to determine on the one hand 
whether first echelon (cabinet) positions are filled by insiders 
(such as army officers) or by outsiders (such as party stalwarts). 
We should also be able to determine whether third echelon 
positions are predominantly staffed by insiders (career men) or 
by outsiders (spoilsmen, party cadres, political protégés, etc.). 
We may not be able to identify every position at these echelons, 
or determine the background of every incumbent, and we must 
not expect that all of the posts at any level will be staffed only by 
insiders or by outsiders. But if we can determine the prevailing 
tendency, we will be able to make our structural classification. 

If we grant the possibility of making such a general classifica- 
tion of bureaucracies in most contemporary states, and if we 


14. “Mechanisms for Party Control in Government Bureaucracy in China,” 
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grant that they also have constitutive systems and executives, then 
we can not only classify them as tonic or non-tonic, but we can 
also subclassify the tonic polities into orthotonic, homotonic, and 
syntonic varieties. In doing this, it will of course be important to 
attach dates because a polity can be transformed very quickly 
from one kind into another. One advantage of starting with 
orthotonic polities lies in the fact that they seem to be relatively 
stable—once established, they seem to perpetuate themselves in 
a fairly continuous fashion. By contrast, homotonic and, even 
more, syntonic polities seem to be unstable and likely to change 
their forms more frequently. 


Three types of orthotonic polities 


Remembering that positions at the first echelon of an ortho- 
tonic polity are filled by outsiders selected through the constitu- 
tive system, we can now ask how this selection process is carried 
out. If we find a number of distinctively different ways, we can 
then classify orthotonic polities accordingly. 

It will be recalled that a constitutive system has three major 
components: one or more political parties, an electoral system, 
and an elective assembly. As a first approximation, let us think 
about the possibility that each of these components may play a 
dominant role in the designation of first echelon (cabinet) mem- 
bers. We may, in other words, find some systems dominated by 
party selection, some by voter selection, and some by assembly 
selection. In fact, these three modes of selection correspond very 
well to one of the best-established trichotomies of political sys- 
tems: the Communist party, the presidential, and the parliamen- 
tary. Can we confirm or modify this classification by using rigo- 
rous criteria? I suspect that we can, and that the important 
objections that have been raised to the scheme will be found to 
stem largely from the effort to apply it to heterotonic polities. The 
reasons will become more apparent later when we look at consti- 
tutive systems in homotonic and syntonic polities. 

Here let us look more carefully at the way in which constitutive 
systems select first echelon officials in orthotonic polities. Two 
different criteria will be used. First, constitutive systems may or 
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may not be competitive. If opposition candidates are permitted 
to run for office and to be seated in the elected assembly the 
constitutive system is competitive. They may or may not have a 
good chance to win control of the government. If they do, the 
constitutive system permits turnover, but if not, a single domi- 
nant party may exercise continuous hegemony in a competitive 
constitutive system. We can recognize, in other words, both turn- 
over and hegemonic types of competitive constitutive systems.” 
The electoral system in any competitive constitutive system is 
free, not just legitimizing. 

It is clear that in any non-competitive constitutive system, 
where elections are not free, effective decisions concerning the 
occupants of first echelon positions are made within the ruling 
party and not by the electoral system or the elected assembly. 
(Note that the term “ruling party” is used here for the single 
party in a non-competitive constitutive system, whereas the term 
“hegemonic party” is used of a dominant party in a competitive 
constitutive system. The Communist party in the Soviet Union 
is a ruling party, but the Congress party of India is hegemonic. ) 

Although in polities where the Communist party rules it is a 
ruling party, the concept is more inclusive than the particular 
Marxist ideology of communism. In other words, non-Communist 
parties may also be ruling parties and have the same structure for 
selecting officials as that used by Communist parties. Let us 
therefore refer to any orthotonic polity with a non-competitive 
constitutive system as an anatonic polity. The prefix “ana-” has a 
variety of meanings, including excessively and greatly. We might 
interpret this new term to refer to an orthotonic polity in which a 
single ruling party plays an excessively great role. Clearly most 
anatonic polities in the world today are dominated by Commu- 
nist parties. But the two terms are not synonyms. All Communist 


15. Joseph LaPalombara and Myron Weiner, in “The Origin and Development 
of Political Parties,” in LaPalombara and Weiner (eds.), Political Parties and 
Political Development (Princeton, 1966), pp. 35-36, make the distinction between 
turnover and hegemonic parties, but they apply it to party systems rather than to 
constitutive systems, ancl they try to apply it to all polities rather than just 
to orthotonic polities. I believe the distinction is not germane to heterotonic 
polities, and in orthotonic polities it is secondary in importance to the distinction 
between competitive and non-competitive parties. 
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states do not necessarily have anatonic polities. If most of the 
third echelon positions in their state bureaucracies (excluding 
party offices as such) are filled by outsiders (i.e., by reds, by 
party cadres) the polity is not anatonic, by definition. Moreover, 
all anatonic polities do not necessarily have Communist ruling 
parties. I do not know if there is an example of such a system; 
perhaps Tunisia might qualify, but it would contain a ruling 
party with a non-Communist ideological orientation. By defini- 
tion the constitutive system would be non-competitive and the 
bureaucracy compensated. 

Let us turn now to competitive constitutive systems in 
orthotonic polities. Here we can make a second distinction. Com- 
petitive orthotonic polities are either assembly-oriented or not. 
Noncompetitive constitutive systems cannot be assembly-oriented 
because, under a ruling party, the elective assembly can legitimize 
decisions of the party but lacks the power to name or unseat its 
candidates for first echelon posts in the bureaucracy. In competi- 
tive orthotonic polities, by contrast, the elective assembly always 
plays an important role. The designation of outsiders for first 
echelon posts involves a combination of action by parties, voters, 
and the elected assembly. The role of the assembly in this process 
varies. A competitive orthotonic polity may be said to be assem- 
bly-oriented if its elected assembly has two powers: if it has the 
authority to unseat a government by a regular majority vote, 
thereby compelling a new cabinet to be formed; and if it can 
require most cabinet (first echelon) members to be recruited 
from the membership of the assembly itself. A polity of this type 
is normally called a parliamentary system, and the elected as- 
sembly in such a polity is called a parliament. 

It would be convenient, therefore, to refer to an assembly-ori- 
ented competitive orthotonic polity as a parliamentary system 
except for one drawback. In the process of modernization many 
of the new states have adopted parliamentary forms of govern- 
ment, but they do not necessarily have orthotonic polities—in 
other words, their bureaucracies may be uncompensated, of ei- 
ther Type I or Type IV. We can find parliamentary homotonic 
and syntonic polities as well as parliamentary orthotonic polities. 
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Much difficulty will be caused in efforts to theorize about parlia- 
mentary government if true statements about parliamentary or- 
thotonic polities are applied to parliamentary heterotonic polities, 
where they may be untrue. 

We could use the compound form parliamentary orthotonic 
polities to meet this situation or, alternatively, coin a new and 
simpler expression. Since we have already learned how easy it is 
to add prefixes to the root “tonic,” let us use the term “monotonic 
polity” to refer to any competitive, assembly-oriented (parlia- 
mentary) orthotonic polity. The prefix “mono-” is selected be- 
cause the cabinet in a monotonic polity is at the same time a 
party group or coalition in parliament, a parliamentary commit- 
tee, and the first echelon of the bureaucracy. Thus cabinet mem- 
bers unite three crucial roles in their persons, creating a unity of 
partisan, parliamentary, and bureaucratic leadership which justi- 
fies the idea of unity or singleness expressed by the prefix 
“mono-.” 

A competitive orthotonic polity which is not assembly-oriented 
is one in which the assembly lacks the authority to unseat the 
government by a regular vote and in which it cannot require 
cabinet members to be members of the assembly. It may be able 
to unseat the government by a special majority, as in the congres- 
sional impeachment proceedings authorized by the American 
constitution. It may permit or require cabinet members to attend 
meetings of the assembly or its committees, and its consent may 
be required in the appointment of the first and even second 
echelon officials. Thus the distinction between a polity which is 
assembly-oriented and one which is not may be regarded as 
merely a matter of degree. But the degree is important and 
creates a threshold on either side of which an important qualita- 
tive distinction can be made. 

Competitive non-assembly-oriented orthotonic polities are nor- 
mally referred to as presidential systems. However, as in the case 
of parliamentary systems this term is ambiguous. Monotonic poli- 
ties may, and frequently do, call their executives presidents, and 
they are elected in a variety of ways, usually by the assembly 
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itself. Thus many parliamentary as well as non-parliamentary 
orthotonic systems are presidential. Moreover, in the process of 
modernization, many of the new states have adopted presidential 
forms of government so far as the election of their executives is 
concerned. We therefore have presidential syntonic and homo- 
tonic as well as presidential orthotonic polities. 

In order to refer unambiguously and simply to competitive 
orthotonic polities which are not assembly-oriented (presiden- 
tial), it is again useful to coin a special term. I propose to call 
systems of this type, of which the United States is a leading 
example, isotonic polities. The prefix “iso-” is proposed because it 
suggests the idea of equality or similarity which may be applied 
to the traditional idea of a separation of powers to be found in 
isotonic polities. More exactly, the fact that an orthotonic polity is 
not assembly-oriented generates a necessary duality and tension 
between the leadership role of the elected executive (president), 
and his cabinet-level appointees outside the assembly, and the 
leading party groups or elements within the assembly. 

We can now formulate a hypothesis about the difference be- 
tween bureaucracies in monotonic and isotonic polities. I think 
we will find that monotonic polities tend to have bureaucracies of 
Type II (where second echelon posts are predominantly filled by 
insiders), and isotonic polities tend to have bureaucracies of 
Type III (where second echelon posts are filled by outsiders ). 
Certainly hypotheses of this kind permit exceptions where coun- 
tervailing ecological forces may lead to deviations from the pat- 
tern predicted by the hypotheses. If the pattern prevails in most 
instances, the hypothesis should be considered reasonable. 

Having formulated this hypothesis, I do not want to engage in 
further discussion of it because it takes us too far from our central 
theme of administrative reform. Reform implies development and 
requires us to devote most of our attention to the study of hetero- 
tonic polities. However, there are those who think in terms of the 
superiority of merit systems over spoils and therefore regard any 
change which leads to the appointment of more insiders at higher 
bureaucratic levels as a desirable reform. By excluding first eche- 
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lon (cabinet-level) positions from their concept of a bureaucracy, 
they are able to think in terms of an idealized all-merit 
bureaucracy.” 

Having characterized the difference between monotonic and 
isotonic polities, one might go on to add further variables and 
discuss differences among them. For example, in regard to mono- 
tonic (parliamentary) polities, very interesting distinctions can 
be made as to the number of parties to be found in their constitu- 
tive systems. We can distinguish not only between two-party 
systems and those having more than two parties but also between 
highly polarized multiparty systems—having six or more parties, 
for example—and those which are not so polarized, having three 
to five parties. This distinction has been worked out with a 
wealth of detail and great analytic skill by Giovanni Sartori.” 

It would be irrelevant and redundant to try to add to or modify 
Sartori scheme here. I have, in an earlier essay, speculated on 
the variety of political party systems, and some ideas presented 
there might usefully supplement his formulations.”* More to the 
point in the present context would be a study of variations in 
bureaucratic structure accompanying the various types of mono- 
tonic (parliamentary, party) systems. If the hypothesis formu- 
lated above is correct, they would all tend to be of Type II, 
although there could well be variations among them. For exam- 


16. This point of view seems to be implicit in a recent book review by D. N. 
Chester, Public Administration, XLIV (1966), 493. After describing the difference 
between top level staffing patterns in the United Kingdom and the United States, 
he asks, “Here is an interesting problem in comparative administration. Which is 
the better system: The American or the British?” The question is posed as though 
it were possible, in either system, to make a drastic change in favor of the 
practices followed in the other as regards second echelon appointments. If my 
hypothesis is correct, such a change would not be possible without a more 
fundamental change toward isotonic government in the British case, or toward 
monotonic government in the American case. Actually, I believe both systems are 
orthotonic and permit a high level of political responsiveness and administrative 
capability. Which is better probably cannot be determined, and I doubt that the 
issue is properly one of administrative reform. 

17. “European Political Parties: The Case of Polarized Pluralism,” in LaPalom- 
bara and Weiner (eds.), Political Parties and Political Development, pp. 137-176. 
Sartori has expanded on these ideas in Parties and Party Systems (New York, 
forthcoming ). 

18. “Comparative Politics and the Study of Political Parties,” in Crotty (ed.), 
Approaches to the Study of Party Organization, pp. 45-104. 
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ple, it seems reasonable to expect that the more polarized a 
monotonic polity, the more partisan would its bureaucracy be- 
come. If a small number of pro-system parties habitually divide 
cabinet posts among themselves in shifting coalitions, whereas 
members of antisystem parties rarely or never are given cabinet 
posts, then we can also expect some continuity of party tenure of 
particular posts. Party X will normally take ministry M and party 
Y usually gets ministry N. When this happens, we expect posi- 
tions in ministry M to be staffed to a high degree by supporters of 
party X, and supports of Y to be appointed in N. However, these 
appointees might all be experienced insiders, and the level of 
politicization in the bureaucracy might remain low. Israel might 
be a case in point and perhaps Italy. Certain rigidities in interde- 
partmental communication and co-operation might arise from 
such a structure, but perhaps no more so than where a high 
degree of professional specialization prevails among appointees 
in different departments. 

If we consider monotonic polities in which a single party is 
dominant, although opposition parties are successful in securing 
the election of their candidates to the national assembly, we may 
find a similar phenomenon, namely a preference for partisans of 
the dominant party in bureaucratic appointments at all levels. It 
seems to be but a small qualitative jump from the dominant or 
hegemonic party in a competitive orthotonic system to the ruling 
party anatonic type of polity. Here party identifications may be 
universally expected of public officials, and in the absence of any 
opposition parties formal requirements of party membership may 
even be imposed. A relatively high level of non-partisanship in 
bureaucratic appointments may be expected chiefly in two-party 
systems, whether monotonic or isotonic, in which the turnover 
rate is sufficiently high that alternating parties name the cabinet 
several times during a single career generation, that is, from 
the time of cadet recruitment to retirement, or about forty 
years. 

In speaking of ruling and hegemonic party systems, we begin 
to deal with societies whose polities lie on the border between 
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orthotonic and syntonic. Let us turn our attention, therefore, to 
an examination of the varieties of heterotonic polities, subclassi- 
fied with reference to their constitutive systems. 


Two types of syntonic polities 


We have defined syntonic polities as tonic polities with a Type 
IV bureaucracy. This means that, by definition, third echelon 
positions in the bureaucracy, in addition to first and second 
echelon posts, are staffed by outsiders. Since, by definition, such a 
polity also has a constitutive system, we may add that these 
outsiders are presumably recruited through the dominant party 
or parties of the constitutive system. These are, in other words, 
party-dominated regimes in which political spoils prevail in bu- 
reaucratic recruitment. The leading contemporary examples of 
such polities are probably to be found in Africa where ruling 
parties have emerged out of nationalist political movements 
which fought for independence from colonial rule. Following 
independence, under the guise of indigenization and the elimina- 
tion of expatriate and hence unreliable officials, party stalwarts 
and their friends and relatives have been placed in governmental 
positions at all levels. This is not to say that the forms of recruit- 
ment through a merit system have not been followed, but it is 
clearly possible to manipulate these forms in such a way as to 
secure the appointment of party followers in preference to others 
who might be more highly qualified technically. We shall also 
find historical examples of syntonic polities, as already men- 
tioned, in those Western countries, notably the United States and 
the United Kingdom, where patronage and spoils prevailed 
under party rule prior to the establishment of examination sys- 
tems for the public services. 

Is it useful to distinguish several varieties of syntonic polities in 
terms of characteristics of their constitutive system? Since the 
constitutive system is politically decisive, by definition, in a syn- 
tonic polity, we may expect variations in the structure of the 
constitutive system to parallel those found in orthotonic polities. 
Let us therefore consider first the distinction between competi- 
tive and non-competitive constitutive systems. As defined above, 
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opposition parties are permitted to nominate candidates for elec- 
tions in the former but not in the latter. I think we will, in fact, 
find contemporary examples of both types of systems in syntonic 
polities. The non-competitive type gives us a political system 
having characteristics described by David Apter as those of a 
“mobilization regime,” and the competitive type resembles Ap- 
ter’s “reconciliation regime.” 

It might seem reasonable to adopt Apter’s terminology to char- 
acterize these two types of syntonic polity, except for a logical 
difficulty. The criteria used by Apter are essentially functional. 
They refer to attitudes or policies of dominant parties and the 
impact they have on the governed political system. Moreover, 
there is no mention in his discussion of bureaucratic types as 
defined here. The relationship between his characterization and 
mine becomes therefore one of hypothesis, not of definitional 
equivalence. In other words, one may hypothesize that govern- 
ments having the structural form which I call competitive syn- 
tonic are likely to have the functional characteristics of a reconcil- 
iation regime, and non-competitive syntonic polities are likely to 
be movement regimes. This confirms our need for distinctive 
terms to refer to structurally defined polities, as contrasted with 
concepts for political systems which are functionally defined. 

We could, of course, use the phrases given above, competitive 
syntonic and non-competitive syntonic. However, given the ease 
with which tonic combines with prefixes, let us consider the 
possibility of coining two new words which would somewhat 
simplify reference to these two types of syntonic polities. I pro- 
pose that we call competitive syntonic polities atonic and non- 
competitive syntonic polities hypotonic. The prefix “a-” denotes 
not only without but also less. I think of competitive syntonic 
polities as lesser in the sense that they are probably quite unsta- 
ble, tending to change and give way either to the non-competi- 
tive syntonic form, to a homotonic form, or to an orthotonic 
system. I judge this to be true because if the bureaucracy is of 
Type IV its administrative performance will be very poor, and 


19. David E. Apter, The Politics of Modernization (Chicago, 1965), pp. 
357-390. 
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this in turn will not only provoke opposition to the regime but 
will make it relatively easy for resistance groups to organize and 
carry out revolutionary and subversive activities and also to run 
candidates in elections. The tendency of the party in power to 
regard political opposition as inherently disloyal or treasonous in 
character is likely, therefore, to lead to mounting pressure to 
restrict the freedom of opposition parties, to control nominations, 
and perhaps to transform the polity into a non-competitive form 
in which opposition parties are made illegal. 

Since the other patterns of change for an atonic polity involve 
transformations into non-syntonic systems, let us discuss them 
later, while considering here the alternative (non-competitive ) 
syntonic form which I called hypotonic above. The prefix “hypo-” 
also carries a meaning of lesser, as well as below or beneath. The 
combined form happens to be used in physiology for a condition 
of less than normal tone. Let us assume that a non-competitive 
ruling party which insists on placing party activism above admin- 
istrative competence and experience in recruiting personnel for 
third echelon positions in the bureaucracy will find that it cannot 
carry out its plans and policies efficiently. In this sense it may be 
thought of as lacking administrative capability, or as having less 
than normal tone. We may hypothesize that mobilization regimes 
are typically less capable in this sense than totalitarian regimes 
and that the difference can be explained in large part by adminis- 
trative ability, the former being hypotonic and the latter anatonic 
systems. 

We might well study the cultural revolution in China as a 
possible example of the crisis of hypotonic polity on the verge of 
becoming an anatonic system. One reasonable interpretation of 
the revolution seems to be that it results from a determined drive 
by reds to reduce the influence and power of experts who had, 
within the previous decade, become increasingly prevalent at, 
shall we imagine, the third echelon. From Barnett’s and other 
data, it seems clear that reds prevailed at the first and no doubt 
the second echelon. Some party leaders must have seen the rising 
influence of experienced state officials in the non-party bureauc- 
racy as a threat; accordingly, they moved to oust or humble these 
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officials and also their leading supporters at the highest levels of 
the government and party. In this sense it is clearly not a simple 
question of the party versus the bureaucracy, but it may well be a 
question of where to strike the balance between insiders (ex- 
perts) and outsiders (reds) in bureaucratic recruitment, and 
hence how to draw the line between the spheres of influence of 
party and bureaucracy, and how to weight the relative impor- 
tance of political responsiveness and administrative capability. 

Undoubtedly many other ideological and policy issues, and the 
circumstantial play of conflicting personalities and _ interests, 
cover such an underlying clash, if indeed this is the underlying 
clash. But if there is any truth in this view, then we might regard 
the cultural revolution as a countermovement likely to throw the 
Chinese regime back into a hypotonic stage just as it was on the 
verge of self-transformation into an anatonic polity. 

The second distinguishing criterion of orthotonic polities we 
were able to identify above was whether or not competitive 
systems were assembly-oriented. Returning to the consideration 
of competitive syntonic (atonic) polities, we can now ask 
whether or not a similar distinction would make sense here. Does 
it matter whether the parliamentary or presidential form of gov- 
ernment is used in a regime having a Type IV bureaucracy? This 
is probably a question worthy of investigation, but intuitively I 
feel that the significance of this distinction in atonic polities is 
probably very limited. An important reason for this feeling is the 
proposition that legislative bodies in all these systems are ex- 
tremely weak and are therefore so amenable to manipulation by 
the party in power that it makes little difference whether, for- 
mally speaking, cabinet members belong to the assembly and the 
assembly has the authority to dissolve a government. 

What may be far more decisive is a different though related 
distinction. We may observe, if we take a historical perspective, a 
considerable range of variation between atonic polities in which 
the elected assembly has considerable power and those in which 
it does not. If the assembly has power, it will also have an interest 
in maintaining party competition, because the only way in which 
most assemblymen in the ruling party can preserve a sphere of 


284 Political and Administrative Development 


personal power and influence for themselves is to perpetuate the 
assembly as a power-holding body. They must realize that if they 
support measures designed to suppress opposition parties power 
will gravitate to the leaders of the ruling party, and they will 
become mere pawns. The result would be to transform the assem- 
bly into a rubber stamp body, and to deprive assemblymen who 
belong to the ruling party but not to its central elite of a signifi- 
cant sald interesting role. In other words, the existence of an 
opposition in an assembly may well be a necessary condition for 
non-elite members of the government party (or parties) to exer- 
cise any significant influence. 

Historically speaking, it seems to me unlikely that any elected 
assembly can gain significant power if it is created after a party 
system has gained power over the bureaucracy by naming mem- 
bers to its first echelon positions. But if the elected assembly 
comes into existence before the party system gains power, the 
assembly has a much greater chance of exercising effective power 
in its own right. This happened only in premodern, not in mod- 
ernizing, countries. Let us call an atonic polity in which the 
assembly exercises decisive power—whether in a parliamentary 
or presidential form of government—assembly-based. Thus an 
assembly-based system may be assembly-oriented or not. We can 
then say that assembly-based atonic polities are probably found 
mainly in premodern societies, such as the United States and the 
United Kingdom during the first half of the nineteenth century. 
By contrast all contemporary atonic polities are likely not to be 
assembly-based. 

Considering the problem of administrative reform in hypotonic 
(non-competitive ) polities, we can see several interesting possi- 
bilities. As the Chinese case illustrates, the rise of experts under 
the control of a ruling party might convert a hypotonic into an 
anatonic polity. It is suggestive to compare the difficulties experi- 
enced by the Soviet Union during the prewar Stalinist years with 
the current cultural revolution in China. The great purge in 
Russia was perhaps symptomatic of a similar crisis in relation- 
ships between reds and experts. By the time of Khrushchev a 
balance had been established which generated an anatonic pol- 
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ity. Whether or not a similar pattern of development will occur in 
China remains to be seen. 

In this sense administrative reform can have the effect of 
changing a non-competitive syntonic polity into a non-competi- 
tive orthotonic polity. As a result political development may 
occur without democratization. Indeed, I find it hard to see how 
democratization could take place when development occurs in 
this way. 

By contrast, what are the prospects of administrative reform in 
atonic (competitive) regimes? If the regime is assembly-based, 
opposition parties will be provided an opportunity to harass the 
government continuously for its administrative incompetence 
and abuse of power. The basis will be laid for reform movements 
designed to expand the merit principle at the expense of patron- 
age and spoils. An assembly-based atonic polity, then, may have a 
good chance of transforming itself into a competitive orthotonic 
polity, whether of the assembly-oriented (monotonic) or of the 
non-assembly-oriented (isotonic) variety. 

However, if the atonic polity is not assembly-based, the pros- 
pects for administrative reform seem much poorer. Without the 
open forum of a powerful assembly interested in preserving the 
right of opposition, the temptation will be continuously faced by 
leaders of the hegemonic party to co-opt and suppress rival par- 
ties rather than to sacrifice the privileges of a spoils system. 
Indeed, one of the most effective means of overcoming the oppo- 
sition of competing parties may well be to offer choice posts in 
the bureaucracy to its leaders. When this happens, the effect of 
party competition may be to reinforce spoils and expand its 
effects in the bureaucracy rather than to curtail them on behalf of 
a merit system. 

There are interesting examples in the new states of competitive 
systems which might well be studied from this point of view. The 
Philippines is perhaps an atypical case of a contemporary atonic 
polity which is assembly-based. There are historical reasons why 
the Congress in this country is particularly powerful. Moreover, a 
basis for recruitment by civil service examinations of civil serv- 
ants had been laid prior to independence, under colonial admin- 


286 Political and Administrative Development 


istration. An empirical question to be raised today is whether 
most of the third echelon officials are insiders with administrative 
experience and ability or outsiders brought in through political 
patronage and manipulation of the formal rules. It may well be 
that the Philippine government is already an orthotonic polity of 
the isotonic type, or it may be an atonic polity on the verge of 
making this transformation. 

There are a number of countries that were formerly under 
British administration which have relatively powerful parlia- 
mentary bodies, including India, Jamaica, Trinidad-Tobago, 
Malaysia, Singapore. Are they, then, not also examples of atonic 
polities? Certainly their first echelon officials are predominantly 
outsiders recruited through their constitutive systems. But what 
about positions in the third echelon of their bureaucracies? Are 
these not filled predominantly by insiders? If so, these polities 
would meet the minimum requirements for orthopolities of the 
monotonic variety. 

The critical differences between these and many other new 
states appear to include two elements: on the bureaucratic side 
the creation of a career system in which the process of indigeniza- 
tion had made very substantial progress prior to independence, 
so that the nationalist party could not readily replace third eche- 
lon officials with outsiders in the name of nationalization; and on 
the constitutive side, the emergence of a relatively well-estab- 
lished system of party organization and an elective assembly with 
substantial experience of parliamentary government. By contrast, 
in states such as Indonesia, Burma, Pakistan, Ghana, and Nigeria, 
in which military officers have taken power, the constitutive sys- 
tem was much less well established at the time of independence, 
and indigenization had made far less progress in the bureaucracy. 

In order to shed more light on these military transformations, 
let us turn now to an examination of types of homotonic 
polities. 


Two types of homotonic polities 


We have defined homotonic polities as tonic polities with Type 
I bureaucracies. If career officials themselves fill the first echelon 
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posts in the bureaucracy of a tonic polity, two related characteris- 
tics may be postulated. 

First, there is no legitimate way of recruiting a prime minister 
or president if the choice is not made outside the bureaucracy. 
The only way in which it can be made therefore is by an intrabu- 
reaucratic struggle for power culminating in a coup détat. 
Whereas decisions in a constitutive system are made by counting 
votes, winners are typically men of persuasive power and organi- 
zational ability; winners in an intrabureaucratic struggle for 
power are typically men who control the means of violence, 
namely military officers. Thus the access to supreme power of 
military officers in a tonic polity is probably always a sign of the 
emergence of a homotonic polity. 

In many discussions of military regimes the armed forces are 
treated as an organization equivalent to political parties and, like 
them, standing outside the bureaucracy. Implicit in this model is 
an unclear conception of bureaucracy, except that it usually lim- 
its the notion to civilian offices and does not include first echelon 
positions. The issue is then posed as one between military and 
civil power, thereby lumping civilian bureaucrats in the same 
category as the civilian leaders of the constitutive system. No 
doubt it is possible to describe what has happened in many of the 
new states in these terms. I believe, however, that a much more 
precise picture and more predictive hypotheses can be formu- 
lated if we use the framework provided by the concept of a 
homotonic polity. 

In accordance with this concept, a military coup is perceived 
not as a victory by a military organization over a civilian but as 
the outcome of an intrabureaucratic struggle among highly 
placed public officials. The victors in such a struggle are normally 
led by military officers, but the winning group or coalition of 
groups normally also includes civilian officials, and a civilian may 
even be given the leading position of premier or president as a 
result of a coup. This has been the normal practice in Thailand, 
for example.” 


20. For details see my Thailand: The Modernization of a Bureaucratic Polity, 
pp. 211-241. 
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Moreover, it is not typically the army, or the armed forces as an 
organization, which seizes power, but a political group composed 
of military officers which mobilizes enough support within the 
armed forces to make a show of force capable of overwhelming 
the previous government, which may be, and often is, also com- 
posed of military officers. This is the normal way of changing 
governments in a homotonic polity.” 

There are perhaps two reasons military officers play such a 
dominant role in intrabureaucratic power struggles. One is the 
obvious reason that where a decision is made by the exercise of 
naked power, capacity to use violence counts for more than other 
means of securing power, and military officers are professionally 
expert in the use of violence. In addition, however, it is probably 
also true that among the various services constituting a bureauc- 
racy the career principle is most highly prized within the military 
services, and the claims of career officers usually are also recog- 
nized outside these services. In other words, even in political 
systems where civilian positions are being widely filled by politi- 
cal protégés (i.e., by outsiders), military offices may be filled by 
career officers (i.e., by insiders). This means that in terms of 
intrabureaucratic values and experience, even in a Type IV bu- 
reaucracy, the military components may have a Type II or even a 
Type I form of organization. 

Insofar as this proposition is true, it follows that when the 
ability of the constitutive system to control the government is in 
doubt the units within the bureaucracy which are most likely to 
be able to act in a co-ordinated fashion are military units, pro- 
vided a group or clique of military officers comes into being 
capable of commanding a decisively superior set of these military 
units. In other words, it is not merely the use of the means of 
violence which sets military officials apart from their civilian 
opposite numbers, it is also their superior organizational skills 
based on the longer experience of these officers as career men 
inside the bureaucracy. 

A second major characteristic of homotonic polities follows 


21. Samuel E. Finer, The Man on Horseback: The Role of the Military in 
Politics (London, 1962). 


The Structure of Government and Administrative Reform 289 


from the inability of the constitutive system, by definition, to 
name the incumbents of first echelon posts in the bureaucracy. If 
the constitutive system is ineffective in this fashion, then surely 
the formal structure of that constitutive system will be irrelevant 
as a defining characteristic of the polity. In other words, constitu- 
tive systems in homotonic polities may be competitive or non- 
competitive in form, assembly-oriented (parliamentary) or not 
assembly-oriented (presidential). But these differences will make 
no significant difference in the operation of the polity. 

Here we see most clearly why a typology of political systems 
that starts from the form of the party system and/or the presiden- 
tial-parliamentary dichotomy runs into difficulties. In Thailand, 
for example, the formal structure of the constitutive system for 
much of the time since 1932 has been parliamentary with compet- 
ing parties and free elections. Except for a brief period after the 
war when the constitutive system began to increase its political 
influence, effective power has rested with a ruling group of mili- 
tary and civilian officials. If, because of the formal structure of its 
constitutive system, this polity were classified with European 
parliamentary (monotonic) polities, everyone would instinctively 
recognize the imprecise, not to say misleading, character of such 
a classification. Indeed, so obviously wide of the mark would 
such a typology be that specialists in comparative politics have in 
effect given up the effort to classify the structure of government 
in countries like Thailand except in terms of such imprecise 
categories as traditional, transitional, or modernizing oligarchy. 
However, if the primary criterion for classifying tonic polities 
were a typology of bureaucracies and executives rather than of 
constitutive systems, it would be possible to establish parameters 
within which the differences between constitutive systems would 
be significant. In homotonic polities, however, these differences 
are not significant. 

Can we, nevertheless, discover any criteria affecting the consti- 
tutive system by which different types of homotonic polities 
might usefully be distinguished? Let us turn to the distinction we 
made in discussing syntonic polities between systems which are 
assembly-based and those which are not. Perhaps a comparable 
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distinction might be made among homotonic polities between 
those in which the constitutive system plays no important politi- 
cal role and those in which the constitutive system, while subor- 
dinated to the bureaucracy, nevertheless does play an important 
political role. 

An operational criterion might be the ability of the constitutive 
system, from time to time, to succeed in designating some first 
echelon officials, including the chairman or prime minister of the 
cabinet. Actual selection of such officials would have to be distin- 
guished from the mere ratification of selections previously made 
by a ruling group of officials. Normally such a cabinet would 
contain a majority of outsiders, but the cabinet posts responsible 
for military affairs would be retained by career military officers. 

Another characteristic of regimes with influential but not deci- 
sive constitutive systems would be their intermittent character. 
Short periods during which the cabinet is predominantly named 
by the constitutive system would be followed by periods in which 
the government would be formed by a coup d’état. During the 
periods of rule by a military junta, the constitutive system would 
survive despite any efforts of the new government to suppress 
political parties, suspend the constitution, and delay elections. 
The vigor of the constitutive system would be revealed by its 
ability in due time to compel the military junta to permit elec- 
tions, to restore the constitution, and to turn the reins of govern- 
ment over to a cabinet predominantly selected by the constitutive 
system. 

Perhaps the best structural test for distinguishing varieties of 
homotonic polities, then, would be the ability of the constitutive 
system, intermittently, to name outsiders as first echelon bureau- 
crats. Such a homotonic polity could be distinguished from an 
orthotonic polity by the presence of career military officers in the 
cabinet. As has been indicated above, an orthotonic polity must 
not only name outsiders to most positions at the first echelon but 
the direction of military ministries in particular must be in the 
hands of outsiders. 

It is not easy to make the distinction described above in simple 
terms. We want to distinguish homotonic polities in which the 
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constitutive system persists only as a means of legitimizing the 
authority of a ruling bureaucratic group from those polities in 
which the constitutive system exercises some significant power as 
shown by its ability from time to time to name outsiders to most 
first echelon positions, but not to the military command positions. 
We might call the latter type constitutive-system-influenced and 
the former type not constitutive-system-influenced. A more suc- 
cinct formulation involves the coining of new terms for two 
subtypes of homotonic polities. We may, for example, refer to 
homotonic polities which are constitutive-system-influenced as 
antitonic and those which are not constitutive-system-influenced 
as autotonic. Interpreting these neologisms, consider that the 
prefix “auto-” refers to the self and suggests the idea of self-di- 
rected. In this sense an autotonic polity is one in which the 
bureaucracy is continuously self-directed, even though it has a 
constitutive system. The prefix “anti-” is defined as signifying 
against, counter, rivalry, or supplanting. We may therefore think 
of an antitonic polity as a homotonic polity in which the constitu- 
tive system nevertheless puts up a brave fight, seeking to control 
the bureaucracy but never quite succeeding. 

We may expect the general political style in an antitonic polity 
to be much more controversial and exciting than in an autotonic 
regime. There will be much talk of revolution and much turmoil, 
heated elections being succeeded by military coups, and public 
officials will tend to become highly politicized. By contrast, in an 
autotonic polity the general political temperature will be much 
lower, and the level of bureaucratic politicization will also be 
lower. Only higher officials will be engaged in the struggle for 
power, and the public will tend to be apathetic. Elections may be 
run off as routine affairs, without much excitement, because ev- 
eryone understands that the outcome of elections has little real 
impact on the structure of power. 

This hypothetical and speculative discussion may be given 
more empirical content by looking at recent events in Ghana, 
where, I would judge, a syntonic polity was replaced by a homo- 
tonic polity, following the coup d’état of February 24, 1966. A 
seven-man National Liberation Council composed of army 
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officers deposed Kwame Nkrumah and his government based on 
the ruling-party regime of the Convention People’s party. The 
role of the bureaucracy in this overturn is indicated in the follow- 
ing quotation from a recent report: 


At the Army’s request, senior civil servants took charge of all 
the ministries and the provincial administrations. On their own 
volition, eight of the most prominent members of the civil service 
issued a statement in support of the new regime. 

Quite strikingly, all of the members of the National Liberation 
Council were careerists—in the sense of having, early in their 
lives, been primarily concerned with personal professional ad- 
vancement, and of having succeeded. . . .” 


Not only were civil servants linked with key military officers in 
this transformation, but the constitutive system was immediately 
put under pressure. We read that “one of the first acts of the 
military leaders was to outlaw the CPP. The prohibition, how- 
ever, was quickly extended to all other political parties, and 
political activities.” Dr. Kofi Busia, previous leader in exile of 
the suppressed opposition to the CPP, declared that the new 
government would not automatically bring about democracy. 
General Ankrah, chairman of the NLC, sharply criticized Dr. 
Busia, then later named him to a prominent official position. It 
would appear that political leaders, even those opposed to Nkru- 
mah’s regime, could not operate through party mechanisims but 
might be co-opted into governmental posts. We read that the 
“National Liberation Council did not distinguish between cor- 
rupt and non-corrupt politicians and parties. They held it neces- 
sary to ban all parties. . . .”* At the same time political protégés 
of the CPP were systematically rooted out of the bureaucracy, to 
be replaced by insiders. “Allegedly incompetent party functionar- 
ies of the old regime were replaced as regional and district 
commissioners by ‘committees of administration.’ The Civil Serv- 
ice Commission was recreated to ensure fair play and security for 


22. Irvin G. Markewitz, “Ghana Ten Years after Independence: The Develop- 
ment of Technocracy-Capitalism,” in Africa Today, XIV (1967), 6. 

23. Ibid., p. 8. 

24. Ibid., p. 9. 
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all civil servants. . . . Civil servants were among the foremost of 
those who applauded these reforms.” 

Whether or not the economy and society of Ghana will be 
transformed at the functional level as much as this reporter sug- 
gests, there can be little doubt that the structure of government 
has been profoundly reshaped. It is clearly today a homotonic 
polity. Whether it is autotonic or antitonic perhaps remains to be 
determined. If the party and constitutional system can survive 
and make a comeback, leading in due time to new elections, it 
may qualify as an antitonic polity. If the constitutive system 
remains completely dormant, it becomes autotonic. 


Protonic polities and the role of the executive 


In an early section of this chapter we considered briefly the 
changing roles of executives in tonic polities and found that the 
traditional distinction between hereditary (monarchic) and elec- 
tive (republican) forms of government did not enable us to 
discriminate significantly between various kinds of contemporary 
polities. We also saw that the role of the executive varied signifi- 
cantly in relation to different types of polities. Now that we have 
formulated a scheme for classifying tonic polities in terms of the 
characteristics of their bureaucracies and constitutive systems, 
we can return usefully to a consideration of the structure of the 
executive as a distinguishing criterion of different polities. 

Let us review the possibilities available. The familiar distinc- 
tion between hereditary and non-hereditary executives, between 
kings and presidents, has already been mentioned. A second 
distinction may be considered, between effective and ceremonial 
executives. We think of absolute and constitutional monarchs on 
the one hand, and of presidents who rule contrasted with those 
who merely preside. If we think about these four possible types 
of executives in relation to tonic polities, we will see that three of 
them are compatible but one is not, namely the absolute mon- 
arch. Constitutional monarchs are compatible with monotonic 
and homotonic polities on the assumption that the ruling consti- 
tutive and bureaucratic systems, respectively, designate the 
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effective head of government but choose to leave the king as a 
ceremonial figurehead. We will find presidents who rule in iso- 
tonic and some syntonic polities where the executive is chosen by 
and responsible to the constitutive system. Presidents who merely 
preside may be found in monotonic, anatonic, syntonic, and homo- 
tonic polities also. 

Shall we then eliminate the absolute monarch as a type of 
executive found only in non-tonic polities and bound to disappear 
with the rise of tonic polities? If we think of countries such as 
Iran, Ethiopia, Nepal, Jordan, Greece, and a few others, where 
absolute monarchs have but recently disappeared, we will per- 
haps reach the paradoxical conclusion that politically strong 
kings may indeed survive despite the establishment of constitu- 
tive systems in their countries. How can this unusual structure of 
government fit into our typology? Under what heading should we 
classify it? 

Or should we devise a new category of political systems to take 
into account these abnormal cases? One possibility would be to 
consider the executive as an independent variable, not in terms of 
the two criteria used above but perhaps by introducing a third 
dimension of variation. Can we perhaps think of types of tonic 
executives which are not held accountable to either the constitu- 
tive system or the bureaucracy? Let us make a distinction be- 
tween accountable and non-accountable executives. Surely a rul- 
ing president is accountable insofar as he is subject to election. 
Even the leader of a military junta is accountable to the bureauc- 
racy which is liable to overthrow him by another coup. It would 
seem that all the types of executives found in the tonic polities 
examined so far are accountable. The distinctions made regard- 
ing the variety of executive structures, in other words, apply to 
accountable executives. Do they also apply to non-accountable 
executives? And is there reason for considering the non-accounta- 
ble executive an independent variable? 

We have already seen how the political power of bureaucracy 
may increase rather than decrease as a result of the addition of a 
constitutive system, leading to the appearance of homotonic poli- 
ties. Is it possible for a similar phenomenon to occur with the 
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office of executive? Could the addition of a constitutive system be 
used by a ruler to enhance the power of his office? Let us at least 
consider this possibility and inquire into the possible outcome in 
situations where the executive somehow is able to exercise inde- 
pendent power, not subject to control by either the constitutive 
system or the bureaucracy. Clearly a hereditary monarch may 
exercise such power, as we can tell from the few cases mentioned 
above. 

We have already touched briefly on this subject, referring to 
tonic polities with non-accountable executives as protonic, and 
those with accountable executives as neotonic. We have been 
considering neotonic polities, in their orthotonic and heterotonic 
forms. Let us now think about protonic polities. 

Are we now to consider the persistence of strong monarchs as 
the only form of protonic polities? Or are there other non-heredi- 
tary executives who might also qualify for the designation? What 
about elective or appointive executives who seize or acquire 
relatively independent power in relation to both the constitutive 
system and the bureaucracy? Such might well include those con- 
temporary rulers who build around themselves some kind of 
leadership cult or charisma. The personality cults of Hitler, Sta- 
lin, Mussolini, Ataturk, Chiang Kai-shek, Sukarno, Peron, and 
others come to mind. These were not hereditary monarchs, yet 
they exercised a degree of power similar to that possessed by 
powerful kings. Perhaps a structural criterion might be the deci- 
sion of a polity to give its executive lifelong tenure in office. Many 
charismatic leaders, even though elected by the constitutive sys- 
tem or brought to power by a military coup, have been able to 
secure an independent political role by having their personal 
positions institutionalized on a lifetime basis.” 

If we think of the variety of polities which have constitutive 
systems it may suddenly occur to us that we have been overlook- 
ing an important category, namely dependent territories. Clearly, 
countries such as India, the Philippines, Nigeria, and others had 


26. The criteria for recognizing a non-accountable elected executive are given 
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constitutive systems before independence. Shall we disregard 
these areas under colonial rule or try to bring them within our 
frame of reference? We could disregard them by saying that, as 
dependencies, they were not separate polities but subnational 
regions or provinces of the imperial power. Admittedly we are 
dealing here with a marginal case, but what would happen if we 
were to accord dependent territories the status of a political 
system, a polity, even though not formally independent? Or 
rather, what happens to the executive position in this case? We 
might regard the executive as the chief of state of the imperial 
power, for example, the King of England in relation to India. Or 
we could treat the governor-general, as the king’s surrogate, as 
the executive. On the assumption that it is the governor who 
exercises independent power in a country under colonial adminis- 
tration, it might be more useful to regard the governor of a 
dependent territory as its executive. Such territories, I believe, 
always have a bureaucracy, but many in addition acquired a 
constitutive system, especially during the few years preceding 
independence. After they have acquired such a constitutive sys- 
tem we might treat them as protonic polities with an independ- 
ently powerful, and appointive, executive. If we recognized this 
type of political system, we could then formulate more clearly 
theories about the transition from dependence to independence 
through hypotheses relating to the transformation of protonic 
polities. 

But we have now identified three distinctly different kinds of 
protonic polities, varying in their executive structure. In order to 
distinguish among them we shall need separate terminology. I 
propose, therefore, to call protonic polities paratonic if their exec- 
utives are hereditary monarchs, hypertonic if their executives are 
elective on a lifetime tenure basis, and antetonic if they are 
appointive. 

The prefix “para-” signifies beside, alongside of, or beyond. In 
this sense a paratonic polity is a protonic polity which also con- 
tains, alongside of the constitutive system and bureaucracy, an 
independently powerful monarchy. A criterion of such power is 
the ability of the monarch to dissolve a parliamentary govern- 
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ment, even though it still has sufficient support in the constitutive 
system to continue in office, and to create a government although 
it lacks such support. Alternatively, the polity is paratonic if the 
king can create a government despite opposition among high 
officials and overthrow a government which has such support. 
The former criterion is relevant when the constitutive system is 
more powerful than the bureaucracy, the latter when the bu- 
reaucracy is more important. Thus the former case resembles a 
syntonic polity, the latter, homotonic. 

The concept of a paratonic polity might help to explain a 
concrete political situation such as that of contemporary Greece, 
where a system of government prevailed which had all the ear- 
marks of a regular parliamentary system with a constitutional 
monarchy. However, closer scrutiny would show that the king 
regularly intervened in the political process to make and unmake 
governments over the heads of the parliamentarians. As a result 
of the military coup it may be thought that the new government 
has become a homotonic polity. Still, the kingship survives, al- 
though probably weakened politically. It remains to be seen 
whether and to what extent the king can intervene in the political 
process under bureaucratic domination. If he can, the system will 
remain paratonic in character.” 

A comparative study of Greece and Iran would be interesting 
in this connection because Iran apparently has another paratonic 
system, but one in which bureaucratic forces on the whole have 
been stronger than the constitutive system. Except for the Mos- 
sadegh period, when parliamentary power severely challenged 
royal supremacy, the country has had a paratonic system in 
which the Shah has maintained his personal power by manipulat- 
ing the appointments of high officials and using the Majlis as a 
pawn rather than submitting to its rule. 

A very similar pattern of governance may be found in hyper- 
tonic polities with charismatic elective leaders. Indonesia under 
Sukarno during the Guided Democracy period might be taken as 


27. This was written before the abortive attempt of the Greek me to over- 
throw the military regime. The king’s subsequent flight and self-exile showed the 
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a good example. Here, however, it was the Communist party, 
rather than parliament, which the ruler systematically manipu- 
lated against the military bureaucracy. As a result of the abortive 
effort of party forces to smash the military, we now see a govern- 
ment of military officers in Indonesia, following the destruction of 
the party. But it is significant that, although Sukarno has been 
shorn of power and position, he remains very much on the scene. 
What has now emerged may well be a homotonic polity of the 
antitonic type, as indicated by the resurgence of non-Communist 
political parties and a restive parliament. However, if Sukarno 
can ever stage a comeback, or if someone else takes over his 
former role, the polity might well revert to a hypertonic 
system. 

The prefix “hyper-” means something which is over, above, or 
beyond the ordinary. In this sense, a hypertonic polity is one in 
which an elective executive nevertheless exercises powers well 
beyond those ordinarily vested in this office. Other rulers who 
might well be compared with Sukarno as hypertonic executives 
are Peron, Chiang Kai-shek, Syngman Rhee, and Stalin. Recog- 
nizing the great ideological differences between these men and 
their regimes, we can yet see how, as non-accountable rulers, they 
manipulated party forces against military-bureaucratic cliques to 
perpetuate and build up their own power. The sequel to Stalin’s 
regime was a triumph of the ruling party rather than of military 
leaders, but it may be that this is the exceptional rather than the 
more usual pattern in hypertonic polities. 

The power struggle in a hypertonic polity should not be ex- 
pected to fit a simple model. The ruler, who lives in perpetual 
danger of assassination, military uprisings, and political intrigue, 
may survive only by deftly playing one force off against another, 
first building up one clique at the expense of another, then trying 
to strengthen the constitutive system and weaken the military, or 
relying on the secret police, organized labor, militant youth and 
student groups, to curtail the power of threateningly powerful 
elements. 

Characteristically, hypertonic polities are short-lived. They can 
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scarcely survive the lifetime of their founders, and they do not 
begin with his election to office but emerge gradually as he builds 
up his image as a charismatic leader and adds new official titles 
until it becomes apparent that he has made himself fiihrer for 
life. 

By contrast with paratonic and hypertonic polities, the ante- 
tonic polity is likely to appear a rather tame affair, since appoin- 
tive executives under colonial administration are more likely to 
behave like ceremonious bureaucrats than like aggressive and 
dramatic leaders. The prefix “ante-” has been chosen because it 
means before, preceding, anticipatory. Thus an antetonic polity 
normally paves the way for the establishment of a different kind 
of tonic polity, whether protonic or neotonic. 

The relation between antetonic executives and the constitutive 
system is quite different from that found in paratonic and hyper- 
tonic polities. Here the struggle for power is almost completely an 
intrabureaucratic affair, and the executive succeeds to the extent 
that he can effectively balance off pressures generated by the 
officials under his authority against those emanating from his 
home office, namely the headquarters of colonial administration 
in the imperial power overseas. Although a struggle between 
military and civil officials falls under this general heading, it is 
the civil servants rather than military officers who normally play 
a dominant role in antetonic polities. 

In this setting the rise of a constitutive system is typically seen 
either as a set of preparatory steps leading toward eventual 
independence or as a series of concessions to demands made by 
an increasingly restive and unruly native population. We might 
usefully study the phasing of the introduction of constitutive 
systems in antetonic polities as a clue to the subsequent history of 
the new states. If an elective assembly is introduced rather early, 
then there is probably a good chance for the new state to evolve 
toward an assembly-based syntonic polity and, eventually, to- 
ward an orthotonic system. The Philippines might be taken as a 
good case study of this pattern. By contrast, if an assembly is not 
established until very late in the game, then a revolutionary 
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movement lacking experience as a political party may well be- 
come quite strong before independence and may rely more on 
violence than on negotiation to secure victory. Such a movement 
is likely to become a ruling party after independence and to give 
short shrift to any elective assembly that may have been created 
during the last days of the colonial regime. This is a familiar 
pattern, and examples may be found in Vietnam, Burma, Congo, 
Ghana, and other new states. 

India under imperial rule clearly fell between these extremes, 
for it had a relatively long experience with parliamentary institu- 
tions, but they were granted reluctantly, and the Congress party 
itself vacillated between postures of co-operation and resistance 
to them. Thus in postindependence India the Congress party 
became hegemonic, but a competitive free electoral system and a 
moderately effective Parliament were also established. 

Note that the definition of a protonic polity does not specify 
what type of bureaucracy it has. Each of the neotonic polities was 
defined by reference to the type of bureaucracy found in it. By 
contrast, we can leave open for empirical inquiry determination 
of the type of bureaucracy to be found in protonic polities, 
although I suspect that they will resemble Type I, but in a rather 
peculiar sense. That is, protonic executives, in their effort to 
enhance their own power, will select personal protégés for ap- 
pointment to first echelon posts, but in doing so they will recruit 
from the ranks of career officials. In this sense it may be that 
bureaucracies in protonic polities have atypical characteristics 
for Type I systems and should be classified as Type V 
bureaucracies. 

However, I do not want to suggest that we define protonic 
polities as having Type V bureaucracies. Rather, although I am 
not fully persuaded of this, I suspect that a better procedure 
would be to say that the classification of bureaucracies into the 
five types offered above applies only to bureaucracies in neotonic 
systems. Type V is probably found, then, mainly in homotonic 
polities and in some syntonic polities. We could add a sixth type 
of bureaucracy, which is defined ecologically rather than struc- 
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turally, namely the type found in protonic polities. This type 
would resemble Type I and Type V but would also have some 
distinctive characteristics of its own. 

At this point it may be useful to summarize the foregoing 
discussion and perhaps clarify the argument in tabular form. 
Readers of earlier drafts of this essay and earlier essays of mine 
should be warned that the terminology proposed here differs in 
several minor respects from previous statements, and replaces 
them, so far as I am concerned. 





Table 4. Types of Tonic Polities 





(Tonic polities all have executives, bureaucracies, and constitutive systems.) 
PROTONIC: with non-accountable executives, Type VI bureaucracy 
Paratonic: with hereditary executives 
Hypertonic: with elective executives 
Antetonic: with appointive executives 


NEOTONIC: with accountable executives, Types | to V 
Orthotonic: with compensated bureaucracies, Types Il and Ill 
Anatonic: with non-competitive constitutive systems (ruling party) 
Monotonic: with competitive, assembly-oriented constitutive systems, probably Type Il 
(parliamentary) 
Isotonic: with competitive, not assembly-oriented constitutive systems, probably Type Ill 
(presidential) 
Heterotonic: with Types |, IV, or V bureaucracies 
Syntonic: with Type IV bureaucracies, perhaps Type V; constitutive system dominant 
Hypotonic: non-competitive constitutive systems (mobilization) 
Atonic: competitive constitutive systems (reconciliation) 
Homotonic: with Type | bureaucracies, perhaps Type V; bureaucracy dominant 
Autotonic: constitutive system no influence (pure bureaucratic polity) 
Antitonic: constitutive system intermittently influential (marginal bureaucratic polity) 





As this table should make clear, the approach to structural 
classification of political systems proposed here rank-orders the 
criteria as follows: (1) executive system, (2) bureaucratic sys- 
tem, and (3) constitutive system. This contrasts with more 
conventional classification schemes primarily in that it uses 
differences among constitutive systems as a basis for third-order 
sub-classification, rather than for first-order classification. It also 
differs, of course, by using criteria for the classification of execu- 
tive systems and bureaucratic systems that have not to my 
knowledge been hitherto employed. 
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VI. Conclusion 


To present a typology of political systems is not, of course, to 
justify its use. Whether or not this typology should be employed 
in the study of comparative politics or administrative develop- 
ment will depend on its utility, and utility depends on several 
criteria. Is the scheme logically coherent? This can be determined 
by internal analysis of the scheme itself. Is it operational? This 
can only be determined by subsequent efforts to code political 
systems in terms of the scheme, an exercise which has not yet 
been done. 

There are two other ways in which the scheme can be evalu- 
ated in a preliminary way. First, we can look at some of the other 
proposed schemes for classification. If we find that they include 
categories which have been omitted from the present scheme, 
then possible holes or gaps will be called to our attention. Such 
an exercise should also help us to understand and clarify meth- 
odological problems involved in the construction of such a 
typology. 

A second procedure involves the construction of hypotheses in 
which the typology is used. Does the classification suggest prom- 
ising hypotheses? Is it easier to formulate fruitful hypotheses 
when this typology is available? Will hypotheses utilizing these 
categories turn out to be more predictive than others on the same 
subject which do not use these categories? Obviously a great deal 
of work is necessary before definite answers can be given to such 
questions, but perhaps a few first steps can be taken, especially to 
relate the scheme to modernization, development, democratiza- 
tion, and administrative reform. 

In terms of these two procedures, then, let us first look at some 
other classification schemes. It should be clear that the logical 
basis of classification is distinctively different. Most available 
schemes combine structural and functional criteria in their defini- 
tions. They also frequently mix definitions with hypotheses in 
ideal types. These take the form of statements that Type A tends 
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to have characteristics M, N, Q, T, etc. If these are hypotheses, 
they cannot be tested because Type A is not otherwise defined. If 
they are definitions, they are logically defective because a defini- 
tion should assert what is always present, by definition, in order 
for Type A to be present. 

The point may be illustrated by looking at Apter’s concepts of 
“mobilization,” “reconciliation,” and “neo-mercantilist” regimes. 
The “mobilization regime” is described as combining hierarchy 
and consummatory values. It is not clear to me whether these are 
hypothetical statements about mobilization regimes or a defini- 
tion. They also combine structural and functional elements: hier- 
archy being a structural category and consummatory values prob- 
ably referring to a functional relationship between components of 
government and their system consequences. I have already sug- 
gested that hypotonic polities are likely to have the characteris- 
tics attributed to a “mobilization regime.” So do anatonic polities. 
However, Apter’s interest is clearly in hypotonic rather than 
anatonic regimes. This suggests that his conception covers a 
larger range of phenomena than he actually treats in his discus- 
sion, and hence that his definition needs to be given a sharper 
focus, as by distinguishing different kinds of “mobilization 
regimes.” 

Similarly Apter’s definition of a “reconciliation system” com- 
bines pyramidal structure and instrumental value orientations. I 
think it likely that atonic polities will be found to be reconcilia- 
tion systems, as will isotonic and monotonic polities. This paral- 
lels, in other words, the position as regards mobilization 
regimes. 

What Apter calls “neo-mercantilist systems,” modernizing au- 
tocracies, and military oligarchies are described as hierarchical 
and instrumental. I imagine that modernizing autocracies are 
largely paratonic and military oligarchies are autotonic. The cate- 
gory “neo-mercantile” is more difficult to place, but may cover 
characteristics of a range of homotonic and protonic polities. 

Making the comparison from the other side, I do not find in 
Apter’s scheme any place to classify regimes which I have catego- 
rized as antetonic and antitonic, nor does his scheme, being 
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primarily concerned with modernizing rather than modern goy- 
ernment, have any explicit place for orthotonic polities.” 


Shils’s regime types and tonic polities 

Perhaps the best known and most influential of the typologies 
of political systems in current discussions of political develop- 
ment and modernization is one which was proposed by Edward 
Shils in 1959. Although Shils himself has subsequently modified 
his scheme in various respects, the fullest statement of the classi- 
fication and the criteria used to establish it is contained in his 
original formulation.” In that essay he proposed classifying alter- 
native courses of political development under five headings: po- 
litical democracy, tutelary democracy, modernizing oligarchies, 
totalitarian oligarchy, and traditional oligarchy. 

Under each of these headings Shils specified “components” and 
“preconditions.” By components he meant a combination of struc- 
tural conditions and behavioral patterns thought to be typical of 
the proposed type, and by preconditions he specified various 
circumstances likely to produce such regimes or to perpetuate 
them. It may be instructive to compare these categories in sum- 
mary fashion with the classification scheme proposed in this 
chapter. 

By political democracy, Shils writes, is meant a “regime of 
civilian rule through representative institutions and public liber- 
ties.” He specifies that it has a legislative body at its center, that 
this body is periodically elected by universal suffrage, that it can 
initiate legislation and enact measures proposed by the leader- 
ship of the executive branch. The executive branch may be either 
separately elected or selected from members of the legislature. 
He says that the executive “carries out its policies through a 
hierarchically organized bureaucracy which is ultimately answer- 
able to its political head or minister . . . who is answerable to the 
legislature.” Candidates for seats in the legislature are nominated 
for election by one of several contending parties. Shils specifies 


28. Apter, The Politics of Modernization, pp. 357-421, esp. Pp. 397. 
29. Political Development in the New States (The Hague, 1962). 
go. Ibid., pp. 51, 52. 


The Structure of Government and Administrative Reform 305 


the existence of a written or traditional constitution and the need 
for an independent judiciary. 

The discussion of preconditions for each type falls under a 
standard set of five headings which includes the ruling elite, 
opposition, machinery of authority, public opinion, and civil 
order. According to Shils, political democracy requires, under 
machinery of authority, “a competent civil service well enough 
trained and organized to carry out the measures taken by the 
legislature (or the executive leadership ). He states the need for a 
respected and impartial judiciary and for machinery to protect 
the constitutional order, including a police force, intelligence 
system, and loyal military officers.” 

Clearly the type of system specified here has the structural 
characteristics designated by my category of competitive ortho- 
tonic polity, including both the monotonic and isotonic sub- 
types.” Let us note the differences in treatment, however. Shils 
attributes to his model not only a few minimal structures needed 
for a definition but a considerable list of additional structures, 
such as an independent judiciary, and also fairly detailed pre- 
scriptions about the behavior of legislators, the need for universal 
suffrage, etc. Moreover, what I have defined as a bureaucracy is 
broken down into several components, each treated separately, 
including the executive branch (which covers more than my con- 
cept of the executive ), the civil service, the military, the police, 
and an intelligence system. Functional relationships are built into 
the model by definition, as when Shils specifies that “a hierarchi- 
cally organized bureaucracy” carries out policies of the executive, 
and the executive is answerable to the legislature. Apparently 
Shils conceives of bureaucracy as not necessarily hierarchic but 
does not imagine that it could exercise political or non-adminis- 
trative functions. In other words, he seems to be thinking of 
bureaucracy functionally, as an apparatus that performs civilian 
administrative functions. Thus, when he says that the civil service 


31. Ibid., pp. 55-56. 

32. Elsewhere I have proposed that the term contratonic be used for orthotonic 
polities with competitive constitutive systems, including both monotonic and iso- 
tonic polities. See “Some Problems with System Theory” in Michael Haas and 
Henry Sou (eds.), Approaches to the Study of Political Science (San Francisco, 
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must be “competent” and “well enough trained and organized” 
to implement legislative and executive policies, he is specifying 
functional relationships, not structures likely to make these func- 
tions possible. 

To clarify the difference in approach, let me restate the defini- 
tion of monotonic and isotonic polities: they are tonic polities in 
which the executive system is accountable, the constitutive sys- 
tem competitive, and the bureaucracy compensated. All of the 
other structural features specified by Shils may be given as hy- 
potheses rather than as part of the definition or the model. For 
example, we might then hypothesize that most, though not all, 
orthotonic polities have universal suffrage. We can hypothesize 
that bureaucracies in such polities are typically well enough 
trained and organized to carry out public policies, but this func- 
tional attribute is not ascribed by definition. If we found a politi- 
cal system meeting the formal criteria for an isotonic polity, but 
whose civil service was not notably competent, or where the 
president failed to “work in collaboration with the majority party 
in the legislature,” we would not be required on these grounds to 

say that this was not an isotonic polity. 

The difficulties raised by the considerable list of characteristics 
posited for the Shils model become apparent when he writes, “No 
existing states really fulfill all the preconditions for the effective 
working of the regime of political democracy.” I would formu- 
late the underlying idea rather differently. Having identified a set 
of polities which meet the formal criteria for a competitive ortho- 
tonic system, we could then compare members of this set with 

each other in terms of the relative degree of effectiveness of their 
administrative machinery, their relative responsiveness to politi- 
cal forces, relative degrees of centralization and of protection for 
opposition parties, levels of civility, etc. Shils’s procedure has 
been, rather, to construct an elaborate idealized model whose 
standards are fully met by no state. 

A further difficulty arises from the general context within 
which Shils presents his typology. He is dealing, essentially, with 
the new states, by which he means only those states which have 
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secured their formal independence in recent decades. This in- 
cludes many, but not all, of the countries of Africa and Asia. It 
excludes Latin America, which is described as an intermediate 
zone between the modern and unmodern states. It excludes old 
states of Asia and Africa, such as Japan, China, Iran, Thailand, 
Ethiopia, and of course all the countries of the West and of 
Eastern Europe, including the Soviet Union. Since most of the 
political democracies clearly fall within these excluded catego- 
ries, Shils can scarcely point to a new state to illustrate his model. 
He does, however, indicate that India’s regime is “as close to 
political democracy as a large inheritance of cultural, economic, 
and political obstacles permits.” 

By contrast, the typology of tonic polities is designed to refer 
to all political systems which have the specified structures: a 
constitutive system, executive, and bureaucracy. Since this in- 
cludes almost all the countries of the contemporary world, it 
provides a more general basis for comparison. The category of 
competitive orthotonic polity, moreover, includes not only most 
of the Western countries but also, I would guess, more of the new 
states than India. 

Let us look next at Shils’s fourth category, totalitarian oli- 
garchy. He first discusses totalitarianism, mentioning the bolshe- 
vist and the traditionalist (German, Italian, Japanese) examples, 
and indicates that it is the former model which has the greater 
appeal in the new states. However, he writes, “no new state has 
yet become communist, so the picture of totalitarian oligarchy 
which we present will be drawn from doctrine rather than from 
practice.” This self-denying restriction seems remarkably unnec- 
essary. Both North Korea and North Vietnam had Communist 
regimes when Shils published his essay, and there are certainly 
old but not developed states, such as China, Cuba, and Albania, 
which might have been used to illustrate practice rather than 
doctrine. 

The central feature of the totalitarian oligarchy is said to be “a 
single party rather than a clique, with its own powerful bureauc- 
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racy, which controls the party and, through the party, the bu- 
reaucracy of the state.” The ruling (Communist) party possesses 
a monopoly of power, “tolerating the independent existence of no 
other party.” These polities dispense with parliamentary institu- 
tions “except for acclamatory and ceremonial purposes.” There 
are popular elections, Shils says, but they do not determine the 
composition of the elite. 

In discussing the machinery of authority in totalitarian oli- 
garchies, Shils writes that these regimes require “a vast adminis- 
trative apparatus.” Since this apparatus is subject to numerous 
deficiencies, it “will require supplementary controls, such as party 
supervision over the governmental bureaucracy. Partly to control 
this bureaucracy, partly to control the citizenry, partly to control 
the elite itself (outside the governing clique), an elaborate, 
dense, and intense police apparatus is a necessity for such a 
regime.” 

This description largely fits our definition of an anatonic polity, 
ie., an orthotonic polity in which the constitutive system is not 
competitive, and in which the bureaucracy is compensated. But 
Shils cannot specify that the bureaucracy be compensated, and 
therefore his description will also apply to polities having uncom- 
pensated bureaucracies of Type IV, namely hypotonic polities, 
that is, syntonic polities with non-competitive constitutive sys- 
tems. The Shils classification is shown here to be both too broad 
and too narrow. It is too broad in that it lumps together two types 
of polities which need to be distinguished structurally if we are to 
understand why some states with a ruling ideologically oriented 
party are more developed than others. It is too narrow in that, 
while including most polities with a ruling party, it excludes 
those which permit competition, namely atonic polities. Nor does 
the classification provide any clearly defined category for this 
rather important type of competitive hegemonic party regime. 

The relation between ruling party and bureaucracy in the Shils 
category of totalitarian oligarchy is also obscured by an unneces- 
sarily complex formulation. As described, we can visualize a 
ruling (party) bureaucracy controlling a party which in turn 
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controls a vast (state) bureaucracy which in turn is controlled by 
an elaborate police apparatus. If, instead, we think of the struc- 
ture of anatonic and hypotonic polities as consisting of a non- 
competitive constitutive system and a bureaucracy, the model 
becomes easier to understand. Large parties normally have their 
own bureaucracy, and ruling parties even more so than competi- 
tive parties. Moreover, all bureaucracies need to be controlled if 
they are to work effectively to implement policies. In a ruling 
party regime, competing parties and associations are suppressed, 
as are independant courts, which means that full responsibility 
for control over the (state) bureaucracy falls on the party (in- 
cluding its bureaucracy ). 

All complex bureaucracies also contain internal divisions 
among competing units, some of which may be charged with 
responsibility for inspecting and controlling other units. It seems 
natural to hypothesize, therefore, that in these ruling party re- 
gimes—where the bureaucracy has to be inflated to take over 
functions performed in competitive regimes by private organiza- 
tions—the specialized agencies of the bureaucracy with investi- 
gatory and police functions should also become inflated. It is not 
claimed that one way of describing the structure of these regimes 
is correct, the other incorrect, but rather that one is simpler than 
the other and also facilitates comparison with other types of 
polities. 

It is interesting that although these two categories of political 
systems described by Shils include all orthotonic polities and 
therefore a considerable number of contemporary states, they 
apply to very few of the new states, the limiting set of polities 
examined by Shils. It looks as though, in essence, he has simply 
taken the conventional idea of democratic and totalitarian sys- 
tems, based primarily on European experience, and tried to ex- 
tend it, even though marginally, to the countries of Asia and 
Africa. 

Are there, perhaps, in his other categories concepts which 
would more appropriately characterize the polities of the new 
states? Let us consider the third category, modernizing oli- 
garchies, which seems to come closest to meeting this criterion. 
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Shils indicates that a modernizing oligarchy has a well-organized 
cliquelike elite. It eliminates parliament as an autonomous power, 
reducing it to “acclamatory and ratifying roles,” and may dissolve 
all political parties or all but one party, or interfere with election 
results and procedures to safeguard its power. “Modernizing oli- 
garchies,” Shils writes, 


must depend on an elaborate machinery of bureaucratic admin- 
istration. Civilian oligarchical elites, even when they claim to 
reform the obtaining structure of government, are likely to com- 
promise with their inherited civil service and retain most of the 
old personnel, installing a few of the “new men” in crucial 
positions, and sometimes even recruiting certain senior civil serv- 
ants of the old regime for posts in the cabinet. Military oli- 
garchies, too, must utilize most of the civilian civil service, since 
they are not in a position to replace it by their own military 
bureaucracy. The desire of the oligarchies to modernize will 
force them to depend on the civil service to a large extent.*” 


Here, surely, we have a description of the usual characteristics 
of homotonic polities. Shils asserts that the new states have 
shown a tendency toward oligarchy, citing Pakistan, Sudan, the 
United Arab Republic, and Iraq as examples. Among the func- 
tional characteristics of these regimes, we are told, are their drive 
against corruption and disorder and their desire to modernize. 

It is interesting that Shils thinks a modernizing oligarchy can 
consist of a civilian elite. He does not recognize the bureaucratic 
basis of such elites—they seem to appear from nowhere and then 
impose their will on both the party system, the bureaucratic 
administration, and the military forces. He mixes together two 
characteristics which seem to me to contradict each other. On the 
one hand, parliament is reduced to ceremonial and advisory roles, 
but on the other the oligarchy struggles against political parties 
and strives to manipulate elections. It will be recalled that homo- 
tonic polities were divided into two types according to the power 
position of the constitutive system. If the legislature is fully under 
control, then I infer that a single official party monopolizes most 
of the seats, and presumably either co-opts the legislators who are 
freely elected or controls the nomination of all candidates for 
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election. This is the structure we have identified as autotonic. By 
contrast, where the regime finds itself struggling with parties and 
elections, we find polities in which the constitutive system is 
down but not out, and where elected legislators may still hope to 
influence the composition of the elite in some significant way: in 
a word, these are antitonic polities. 

The basic distinction between the concept of a modernizing 
oligarchy and my notion of a homotonic polity is that the latter 
idea indicates the source of the ruling elite as a group of higher 
officials in a bureaucracy capable of naming its own members, for 
the most part, to first echelon posts. Such a ruling clique, in my 
opinion, would almost always consist primarily of military 
officers, not civilians, but it would also have to co-opt experienced 
civil servants to fill important posts in the bureaucracy. But this is 
a matter of hypothesis, not of definition. 

Moreover, the concept of a homotonic polity is free of assump- 
tions about how the system performs, whether or not it is mod- 
ernizing, administratively effective, or honest. Indeed, these are 
all dimensions on which homotonic polities display a considera- 
ble range of variation. As tonic polities, they would all by defini- 
tion have constitutive systems and therefore would have engaged 
in some modernization. The extent to which a homotonic polity 
would engage in further modernization might well be left open 
for empirical investigation rather than asserted as a matter of 
definition. In other words, bureaucratic polities may vary be- 
tween wide limits in the degree to which they are modernizing. 

The second category used in Shil’s classification is somewhat 
more confusing and confused. He calls it tutelary democracy and 
describes it as a system similar to that of political democracy, but 
it involves greater executive power, more discipline by a ruling 
party, and “the peaks of the executive branch of the government 
of the dominant party move closer to identity than they do in a 
regime of political democracy.” A strong personality is needed to 
maintain discipline, and parliament, if it is retained, is much 
weakened. 


The elite in a tutelary democracy must be attached to the idea 
of democracy and sincerely hope, in the course of time and 
ultimately, to see it flourish. It will, when it coincides with the 
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plans of the executive, permit certain institutions of political 
democracy to continue to operate effectively, such as parliamen- 
tary and journalistic criticism, university autonomy, etc. . . . It 
will, therefore, as the occasion arises, reinstate or establish anew 
some of the institutions of political democracy.” 


Among the preconditions for a tutelary democracy are said to be 
a competent civil service, an independent judiciary, and “the 
leadership of the armed forces must accept the supremacy of the 
civilian political elite.” 

The nearest convergence between this description and my 
typology is the atonic polity, in which a hegemonic party never- 
theless permits opposition parties. Non-competitive ruling party 
systems of the hypotonic type are excluded, so that a tutelary 
democracy does not cover the same concept as syntonic polity. 
Although it may be true that a tutelary democracy requires a 
competent civil service, it seems doubtful whether, in practice, it 
often has one. If it did, then it would probably also have to rely 
on experienced insiders to staff its third echelon positions, which 
means that it might qualify for classification as an orthotonic 
polity. Perhaps what Shils has in mind is something that might be 
classified on the margin between atonic polities and competitive 
orthotonic polities. 

Some of the characteristics of a tutelary democracy are to be 
found in those colonial regimes which I have classified as ante- 
tonic polities. By limiting the scope of his work to the new states, 
Shils deliberately excludes from his scheme regimes in which 
foreign rulers might actually have been interested in promoting 
democratic structures and practices as long-term but not immedi- 
ately practicable goals. Certainly if one were to look concretely at 
India or the Philippines before independence, one might have 
found many of the functional and structural characteristics attri- 
buted by Shils to the tutelary democracies. 

Perhaps more significantly, these characteristics could also be 
found in hypertonic polities, systems with non-accountable 
elected executives. Such charismatic leaders, as we have seen, are 
capable of converting the executive office into an independently 
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powerful organ, and they maintain their personal rule by playing 
the bureaucracy and the constitutive system against each other. I 
suspect that such leaders frequently espouse the idea of demo- 
cratic tutelage as a long-term goal to justify their own roles as 
tutors. 

Our third type of protonic polity, marked by non-accountable 
hereditary executives, may also have many of the characteristics 
of tutelary democracies. Shils, however, scarcely finds any mon- 
archies in his collection of new states. To the extent that he does 
find traditional structures of government, he refers to them as 
traditional oligarchies, the fifth term in his scheme. Apter’s term, 
“modernizing autocracy,’ would perhaps come closer to my idea 
of a paratonic polity, for we have here not truly traditional (i.e., 
non-tonic) monarchies, but kingdoms in which modernization 
has gone far enough to generate a constitutive system. 

For Shils, traditional oligarchy centers on an ascriptively re- 
cruited ruler, whose basis of legitimation is religious, who is 
surrounded by a palace retinue or court, who has no need for 
legislative bodies, and whose civil service is limited in size and 
patrimonial in character, rather than bureaucratic. Not surpris- 
ingly, Shils does not find traditional oligarchies in control of 
government in any of the new states, but he suggests that “traces 
of traditional oligarchy” will be found in all of them because “it is 
the proper polity of the traditional society.”” 

In the sense that older institutions of government survive the 
addition of new ones, it is no doubt true that monarchic forms of 
executive persist, not only in some transitional societies but even 
more notably in some of the most successful Western democra- 
cies. It is, indeed, precisely in the new states that kingships have 
been most thoroughly discredited. Monarchic institutions in 
which royal power persists are mainly found not in the modern or 
in the new states but in some of the old and modernizing polities 
of Asia and Africa, such as Iran, Ethiopia, Morocco, Jordan, 
Nepal, Kuwait, and recently, in Greece. But it greatly oversimpli- 
fies these regimes to think of them merely as modernizing autoc- 
racies. They do have constitutive systems which, somewhat fit- 
fully and intermittently, can exercise decisive power. Nor are their 
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bureaucracies the rudimentary, patrimonial establishments sug- 
gested by Shils. Indeed, some traditional monarchies, long before 
the invention of constitutive systems, had generated large-scale 
bureaucracies, as in the Chinese, Roman, Byzantine, and Otto- 
man empires and in post-medieval Europe. I suspect that one 
reason Shils views traditional oligarchies only in terms of modest, 
feudalistic, and patrimonial institutions is because he tends to 
look on large-scale bureaucracy as a typically modern phenome- 
non. This is a view shared by many experts in public administra- 
tion who have given little thought to bureaucratic phenomena 
outside the contemporary West. A more comparative and histori- 
cal view will see bureaucracy itself, as well as monarchy, as a 
survival in modern times of a traditional institution. 

This comparative analysis and summary of the typology for 
new states proposed by Edward Shils has been presented in the 
hope that it would test the comprehensivness and utility of the 
scheme presented in this chapter. It is also hoped that this exer- 
cise will relate the new classification to some of the existing 
literature of comparative politics. Table 5 should aid the visuali- 
zation of the comparisons discussed above. The second column 





Table 5. Classificatory Equivalents—Riggs, Shils, Apter 

















Tonic Polities Regime Types Regime Types 
After Riggs After Shils After Apter 

ORTHOTONIC Political democracy No equivalent 
Monotonic Political democracy Parliamentary democracy 
Isotonic Political democracy Presidential democracy 
Anatonic Totalitarian oligarchy Totalitarian 

SYNTONIC No equivalent No equivalent 
Hypotonic Totalitarian oligarchy Mobilization system 
Atonic Tutelary democracy Reconciliation system 

HOMOTONIC Modernizing oligarchy No equivalent 
Autotonic No equivalent Military oligarchy 
Antitonic No equivalent Neo-mercantilist society 

PROTONIC No equivalent No equivalent 
Hypertonic Tutelary democracy Charismatic 
Antetonic No equivalent Colonial 


Paratonic Traditional oligarchy Modernizing autocracy 
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gives the terms used by Shils, and the third column combines 
Apter’s terms with other familiar descriptive words. 


Causes and consequences: Some hypotheses 


Most of this chapter has consisted of a rather extended discus- 
sion of structural criteria which can be used to classify a wide 
variety of contemporary political systems. The construction of 
typologies is often deplored as an idle exercise likely to postpone 
the time when truly fruitful theory about political and adminis- 
trative behavior can be formulated. We are urged to forget about 
models and classificatory schemes and proceed directly to the 
important task, which is to explain and predict behaviors. 

I fully agree that our primary objective should indeed be the 
development of fruitful theory and that classification as such is 
not theory in this sense. But fruitful theory must wait upon the 
formulation of helpful classifications because it is otherwise un- 
able to specify the context within which propositions are valid. 
Duverger’s theories about the relations between political parties 
and voting systems, for example, may hold with relatively little 
need for modification in orthotonic polities, yet be quite untrue 
for heterotonic polities. If so, it becomes a simple matter to state 
the conditions to which these theories apply. Otherwise one be- 
comes entangled in endless debate, either rejecting the theories 
out of hand because of the many countries in which they do not 
work, or introducing a long list of qualifications to explain the 
exceptions. Similarly, I find Sartori’s propositions about political 
parties to be extremely fruitful in the analysis of variant behavior 
within monotonic polities, but they are much more difficult to use 
fruitfully for other types of systems. 

The same kind of statement may be made with reference to 
problems of administrative reform. Doctrines propounded in the 
American literature on administrative reform seem to me to be 
highly relevant and useful for work in an isotonic polity, and 
much of the British doctrine in this field is very helpful when 
applied to a monotonic polity. But both varieties of administra- 
tive theory tend to produce paradoxical and perverse results 
when applied to syntonic, homotonic, and protonic polities. 
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Classification schemes propounded in the past have not been 
more helpful because they were not clearly based on structural 
principles of analysis. They mixed functional with structural cri- 
teria in such a fashion that they were difficult to operationalize 
and illogical to apply and they confused definitions with hy- 
potheses. There is no advantage in attempting to classify political 
systems by functional criteria. Consider such terms as “effective- 
ness” and “centralization.” Reformers are naturally interested in 
administrative effectiveness, and it might seem useful, therefore, 
to classify governments in terms of the degree of effectiveness of 
their administrations. Degrees of centralization might also be 
used. When we talk about more and less developed systems we 
are, of course, doing the same kind of thing. 

Where a functional variable is concerned, we should not use it 
as a basis of classification, but we can well use it for purposes of 
comparison. In other words, several items of the same structural 
class can be compared with each other in terms of a functional 
variable, but it is probably not useful to try to classify them by 
the same functional criterion. I would, for example, hypothesize 
that the level of development in orthotonic polities is generally 
higher than in heterotonic systems, and that the degree of con- 
centration of power is generally greater in anatonic than in iso- 
tonic polities. If we can make such statements, then we can next 
formulate propositions about why such relationships should hold, 
and we can test them empirically with comparative data. This 
would enable us to seek means to change systems to enhance the 
functional goals we prize. 

This brings us to the problem of explanation. The typology of 
polities presented above does not in itself explain change or 
development. The dynamics of change from one type of polity to 
another are not contained within the structural characteristics of 
the polity itself. Each system, indeed, may be regarded as a 
self-perpetuating structure of government likely to maintain itself 
unless changed by the intrusion of some external influence. Thus 
it provides a framework for discussing problems of developmen- 
tal change but is not intended by itself to account for either the 
causes or the consequences of such change. 


The Structure of Government and Administrative Reform oaly/ 


For explanation, therefore, I look to ecological theory and to 
the political process as such. By ecological theory I mean the 
need to understand how external forces—such as population 
change, technological innovation, foreign invasion and military 
threats, the spread of ideologies and religions, and economic 
growth or decline—influence political systems. By political proc- 
esses I understand the conscious decisions made by human 
beings acting in organized collectivities to achieve common pur- 
poses. Such decisions may, of course, be imposed by one or a few 
upon many, or they may reflect the outcome of widespread par- 
ticipation in bargaining processes and efforts to arrive at a con- 
sensus. Our structural typology explains neither ecological con- 
straints nor political decisions affecting processes of change. But 
it does provide a framework for examining these processes. 

For example, I submit that large-scale collectivities can formu- 
late and implement decisions far more effectively if these deci- 
sions are processed through the structures of an orthotonic polity 
than if they are processed by heterotonic polities, and I suspect 
that any tonic polity can also make and implement decisions 
better than any, or certainly most, non-tonic polities. Such deci- 
sions include schemes to modify the physical and human environ- 
ment of a polity. 

Taking economic growth as an outcome of efforts to manipu- 
late the non-human environment of a society, a politically devel- 
oped system would be able to do more to promote economic 
growth than a less developed system. Accordingly I would expect 
orthotonic polities to be found, for the most part, in the more 
economically developed societies, and I would expect heterotonic 
polities to prevail in the less developed economies. 

I am indebted to Professor Samuel Finer for suggesting the use 
of the Yale indicators to check this hypothesis. Among these 
indicators, the most obvious one is per capita GNP. As of 1957 
there were thirty-four countries with a per capita income over 
$U.S. 400. 

41. Bruce M. Russett et al., World Handbook of Political and Social Indicators 
(New Haven, 1964), p. 155. The list follows: 


1. Kuwait $2,900 3. Canada 1,947 
2. United States 2,577 4. Switzerland 1,428 
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The countries of the world have not yet been coded in terms of 
the criteria used in the classification of tonic polities. However, 
my impressionistic coding of the list of thirty-four countries hay- 
ing per capita GNP above $400 gives a list of twenty-nine, or 85 
per cent, which probably have orthotonic polities. Eighty-nine 
countries are listed as having per capita GNP below $400, of 
which, by the most favorable estimate, 11 or 12 per cent might be 
classified as having orthotonic polities. If we considered only the 
countries having per capita income below $200, of which there 
are sixty-two, only one, India, appears to have an orthotonic 
polity, giving 1.2 per cent. 

On this showing most of the more economically developed 
countries have orthotonic polities, and most of the less developed 
ones do not. Although there are exceptions on both sides of the 
line, which is to be expected in any statistical association of this 
sort, they provide opportunities for additional hypothesizing. The 
country with the highest per capita income, Kuwait, happens to 
have fabulous natural resources in relation to its population in the 
form of underground oil which has been exploited by foreign 
companies who have paid great royalties to the Kuwait govern- 
ment. Obviously the ratio of natural resources to population pro- 
vides a basis for predicting that some countries will do well 
economically despite the lack of an orthotonic polity, and others 
will do poorly, even though they have an orthotonic polity. Thus, 
at the other extreme, we might feel that India has an orthotonic 
polity even though its per capita income is at the $73 level, but it 
is burdened with a vast population in relation to its resources, as 


5. Luxembourg 1,388 20. Venezuela 648 
6. Sweden 1,380 21. Soviet Union 600 
7. Australia 1,316 22. East Germany 600 
8. New Zealand 1,310 23. Iceland 572 
g. Belgium 1,196 24. Puerto Rico 563 
10. United Kingdom 1,189 25. Ireland 550 
11. Norway 1,130 26. Italy 516 
12. Denmark 1,057 27. Argentina 490 
13. France 943 28. Hungary 490 
14. West Germany 927 29. Uruguay 478 
15. Netherlands 836 30. Foland 475 
16. Finland 794 31. ree 467 
17. Israel 726 32. C 431 
18. Czechoslovakia 680 33. Trinidad and Tobago 423 


ig. Austria 670 34. Singapore 400 
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is China at about the same economic level, with a polity that is 
probably atonic but possibly could become anatonic without any 
great increase of per capita production. Japan, clearly a highly 
industrialized country with a monotonic polity still has a rela- 
tively low per capita income, $306, attributable in great measure 
to its high population in relation to resources. 

This exercise does not by itself indicate causal relationships. 
One could argue that economic growth favors the establishment 
of orthotonic polities or that the creation of an orthotonic polity 
favors economic growth. The truth is probably a combination of 
both views; there are feedback effects such that economic growth 
makes it easier to create an orthotonic polity, and the establish- 
ment of such a polity makes it easier to adopt and carry out 
policies favoring economic growth. In this way an improvement 
in the ecology aids decision-making, and increased ability to 
make political decisions reinforces desired ecological transforma- 
tions. 

These considerations relate to one of the dimensions of ecologi- 
cal variation discussed in the opening portion of this chapter, 
namely development. What about democratization? Can any- 
thing be said about the prospects for democracy in relation to 
types of political systems? The prospects for democratic deci- 
sion-making and social justice are greater if the constitutive sys- 
tem is competitive than if it is non-competitive in any tonic 
polity. 

There will perhaps be no great disagreement with this proposi- 
tion so far as orthotonic polities are concerned. We have defined 
non-competitive orthotonic polities as anatonic, and the competi- 
tive variety includes both monotonic and isotonic polities. The 
Soviet Union and several East European states are probably the 
leading examples of anatonic polities; the West European, North 
American, a few Latin-American and Commonwealth countries 
and Japan are the isotonic and monotonic (i.e. contratonic) 
polities. 

More difficulty arises in relation to the heterotonic polities, the 
remainder of the modernizing states. Among these the homotonic 
polities do not have dominant constitutive systems, even though 
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they may hold open elections. Among the syntonic polities, the 
atonic variety has a competitive constitutive system, but one 
which is precariously liable to dissolution. Paratonic polities may 
also contain a significant potential for democratization, under 
somewhat unstable and unpredictable circumstances. Impres- 
sionistically, the prospects for democratization are better in 
atonic, antitonic, and antetonic polities than they are in hypo- 
tonic, autotonic, and paratonic polities, but again, we would no 
doubt find considerable variation from and exceptions to this 
hypothesis in an empirical analysis, after coding all contemporary 
governments. 

Let us now relate what has been said above to the process of 
modernization, which involves emulative acculturation of foreign 
models, and in our times this includes the adoption of material 
technology, scientific knowledge, governmental institutions, and 
other cultural traits evolved in the West. As part of this moderni- 
zation process, constitutive systems and the structures of complex 
bureaucracy have diffused throughout the world so that there is 
scarcely a country today that does not have a tonic polity. 

Technical assistance programs are systematically designed to 
accelerate this process of modernization by helping recipient 
countries adopt the structural features of contributing countries. 
They do this in the name of development, although often with 
the concurrent expectation that democratization will also be an 
outcome. As we have seen before, however, structures are func- 
tionally ambiguous. Paradoxically, structures which have served 
one function in their original homes may serve quite contrary 
functions elsewhere. In orthotonic polities, for example, meas- 
ures of administrative reform which involve increasing the com- 
plexity and strengthening the career orientation of the bureauc- 
racy serve to enhance the capacity of the government to carry out 
public policies. But if the constitutive system of a polity is incapa- 
ble of controlling the government, then the same structural 
changes, made in the name of administrative reform, may well 
have the different consequence of strengthening tendencies to- 
ward the establishment of a homotonic polity. Military dictator- 
ships, in other words, are a likely outcome of administrative 
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reform in countries with weak constitutive systems, including 
atonic and paratonic polities. 

If the regime is hypotonic, the same administrative reforms 
could lead to development, but surely in the non-democratic 
direction of establishing an anatonic polity. If the regime is ante- 
tonic, then the probable consequence of administrative reform 
will be to speed up the growth of revolutionary discontent and 
the eventual overthrow of the antetonic regime itself. 

If the goal of administrative reform were the establishment of 
polities likely to be capable of sustaining both political develop- 
ment and democratization, then the aim of public policy would 
presumably be to encourage activities likely to lead to the crea- 
tion of monotonic or isotonic polities. If this were so, the reforms 
to be promoted in any particular case would be designed in light 
of its type of polity. 

For example, if one were dealing with a homotonic polity, 
priority might be given to strengthening the constitutive system 
in the hope that it would secure control over the bureaucracy and 
make it more politically responsive. Projects of reform which 
involved working directly with the bureaucracy would be 
thought of in terms of their indirect impact on the prospects of 
the constitutive system.” By contrast, if one were dealing with an 
atonic polity, efforts to stabilize and strengthen the career system 
might directly enhance the prospects of democratic development, 
but if the polity were hypotonic, the likely outcome of adminis- 
trative reform might well be the establishment of an anatonic 
system, developed but not democratic. 

In conclusion, then, the theory of administrative reform is 
likely to be improved if it takes into account the governmental 
context of reform, and a structurally based classification of politi- 
cal systems seems to be necessary for this purpose. The precise 
criteria used for the classification proposed in this chapter may 
need to be revised, but the approach taken is one which should 
enable us to deal more intelligently with the whole question of 
administrative reform. 


42. My essay “Bureaucrats and Political Development: A Paradoxical View,” 
further develops this subject. 
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Glossary of Terms Defined and Given a Technical 
Meaning in this Chapter 


accountable executive: an executive subject to replacement by author- 
ity of the constitutive system or bureaucracy in a tonic polity 

administrative capability: a functional relation between a polity and 
its bureaucracy involving effective and efficient implementation of 
policies and programs 

anatonic polity: an orthotonic polity with a non-competitive constitu- 
tive system 

antetonic polity: a protonic polity with an appointive executive 

antitonic polity: an homotonic polity with an intermittently influential 
constitutive system 

assembly-based: ability of the elected assembly of a syntonic polity to 
designate first echelon bureaucrats or control governmental expend- 
itures 

assembly-oriented: authority of the elected assembly in an orthotonic 
polity to dissolve the government, and the practice of appointing 
assembly members to first echelon positions 

atonic polity: a syntonic polity with a competitive constitutive system 

autotonic polity: an homotonic polity with an uninfluential constitutive 
system 


balance: a functional relationship between bureaucracy and polity 
characterized by simultaneous presence of political responsiveness 
and administrative capability 

bureaucracy: a hierarchy of offices subject to the authority of an 
executive 


compensated bureaucracy: a bureaucracy in a neotonic polity with a 
predominance of outsiders holding first echelon posts and of in- 
siders holding third echelon posts 


competitive constitutive system: a constitutive system in which oppo- 
sition parties nominate candidates for elections 

complex bureaucracy: line- and staff-type organization having multi- 
plicity of command 

compound bureaucracy: two or more simple bureaucracies superim- 
posed 

constitutive system: a component of polities, containing an elected 
assembly, an electoral system, and one or more political parties 
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contratonic polity: an orthotonic polity with a competitive constitutive 

system, i.e. an isotonic or orthotonic polity 
\\ democratization: a function of political systems involving expanded 

popular participation in decision-making and access to the outputs 
of government 

development: a function of political systems involving increased abil- 
ity to shape and reshape their environment 

elected assembly: a collegial organization most of whose members are 
elected 

elections: a procedure whereby voters cast ballots for one or more 
candidates for public offices 

executive: an office which asserts authority over a polity 

free election: an election in which voters choose between two or more 
candidates for the key positions to be filled by the election 

function: a relation between a structure and a system involving mu- 
tual influence or interaction 

heterotonic polity: a neotonic polity with a non-compensated constitu- 
tive system 

homotonic polity: a neotonic polity with a Type I bureaucracy. The 
meaning assigned to the prefix “homo-” here refers to identity or 
similarity. In this context it means that political direction of bu- 
reaucracy is provided by bureaucrats not by extra-bureaucratic 


institutions. 

hypertonic polity: a protonic polity with an elective executive on life 
tenure 

hypotonic polity: a syntonic polity with a non-competitive constitutive 
system 


isotonic polity: an orthotonic polity with a competitive but not assem- 
bly-oriented constitutive system 


legitimizing election: an election in which voters are normally given a 
choice only between yes and no for a single candidate for each 
office 


modernization: a function involving the emulative acculturation of 
structures, institutions, and practices 


monotonic polity: an orthotonic polity with a competitive, assembly- 
oriented constitutive system 


neotonic polity: a tonic polity with an accountable executive 

non-orthotonic polities: include heterotonic, protonic, and non-tonic 
polities 

non-tonic polity: a polity without a constitutive system 
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orthotonic polity: a neotonic polity with a compensated bureaucracy 

paratonic polity: a protonic polity with an hereditary executive 

partisan: degree of identification of bureaucrats with a party 

party: an organization which nominates candidates for election to an 
assembly 

political responsiveness: a functional relation between a bureaucracy 
and its polity involving willingness to internalize and implement 
norms and policies formulated by the constitutive system 


politicization: degree of involvement of bureaucrats in struggles for 
power and in the shaping of key governmental policies 


polity: political system at the societal level 

protonic polity: a tonic polity with a non-accountable executive 

simple bureaucracy: a bureaucracy with unity of command 

structure: a pattern of action of components of a polity 

syntonic polity: a neotonic polity with Type IV bureaucracy 

tonic polity: a polity with an executive, complex bureaucracy, and 
constitutive system 

Type I bureaucracy: a bureaucracy in a neotonic polity in which first, 
second, and third echelon posts are predominantly filled by insiders 

Type II bureaucracy: a bureaucracy in a neotonic polity in which first 
echelon posts are predominantly filled by outsiders, second and 
third echelon posts by insiders 

Type III bureaucracy: a bureaucracy in a neotonic polity in which 
first and second echelon posts are predominantly filled by outsiders, 
third echelon posts by insiders 

Type IV bureaucracy: a bureaucracy in a neotonic polity in which 
first, second, and third echelon posts are all predominantly filled by 
outsiders 

Type V bureaucracy: a bureaucracy in a neotonic polity which is not 
of Type I to IV 

Type VI bureaucracy: a bureaucracy in a protonic polity 
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Political and Administrative Development: 
General Commentary 


Martin Landau 


The chapters in this volume turn on theoretical problems of 
administrative reform in developing states. The issues raised have 
to do with the logic of inquiry, the theory of development, and 
the substance of development administration. Because, however, 
so rich a variety of analysis is presented I have chosen to limit 
attention to two rather important and persistent problems in 
development analysis: names and concepts and the use of persua- 
sive terms in theoretical analysis. In so doing, I shall give most 
of my attention to Chapter 6 by Fred W. Riggs and shall refer in 
an ancillary way to Chapters 1, 2, 4, and 5, by Ralph Braibanti, 
Carl J. Friedrich, Henry S. Kariel, and Joseph LaPalombara, 
respectively. The commentary is concluded by a general analysis 
of distinctions between ends and means, in which the primary 
referrent is Friedrich’s chapter. The net effect of this decision is 
an imbalance of treatment, but this is not to suggest that those 
chapters which are only minimally referred to, if at all, are unim- 
portant contributions. On the contrary. I hasten to add, too, 
that I can make no comment on Joseph J. Spengler’s chapter for 
reasons that have to do with limitations of my own competence in 
economics. The critique which follows is offered on the under- 
standing that the building of knowledge is a process that must be 
indifferent to personality and motivation and that such a process 
rests always and exclusively upon argument and evidence. 
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I. Names and Concepts 


In the initial stages of any inquiry, concepts are rarely defined 
so as to permit a determination of their extension with any appre- 
ciable degree of precision. What this means is that we are often 
not sure of what it is we are talking about, looking at, or looking 
for. Ominous as this may sound, it is not necessarily a cause for 
alarm. If we had certainty with respect to the object at issue, 
there would be no reason to enter upon its study. Inquiry thus 
always begins with vague notions which, by a process of succes- 
sive definition, sometimes lead to formulations of great power. 

But it is to be emphasized that in its early stages, systematic 
investigation must employ lexical terms—those with conventional 
meanings. These frequently, if not always, result in paradox: 
their denotations are much clearer than their designations. By 
custom and convention, that which they point to is recognizable, 
the things they denote are relatively clear, but the grounds upon 
which identification is made remain quite implicit. Investigation, 
therefore, appears to be loose and ambiguous, shifting and impre- 
cise, and loaded with bias. Once the ground itself is opened to 
question, the process of redefinition has begun. 

With this in mind, I wish to discuss first the matter of naming 
and conceptualization as it emerges in the chapter by Fred Riggs. 
I shall be direct in my comment if only because Riggs is, in my 
view, one of the foremost theoreticians in the area of political and 
administrative development. No one at work in this domain is 
without obligation to him—which is the same as saying that the 
entire field is in his intellectual debt. What troubles me, however, 
is that his formulations have not generated the research they 
warrant. 

It may well be that this is the result of a rather large volume of 
writing which appears sprawling and unorganized. And, to be 
sure, the Parsonian output of Riggs is in need of a similar codifi- 
cation if the basic structure of his theory is to be exposed. Al- 
though this is a weakness, the major problem turns on the use of a 
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vocabulary that is at once esoteric and alien and which, contrary 
to its intention, obscures the theory. The continuous, almost re- 
lentless, introduction of new names makes it extremely difficult to 
order Riggs’s work and serves, in addition, as an obstacle to the 
development of a standardized vocabulary. Accordingly, I want 
to offer some comment on names and concepts. 

There is appended to Riggs’s essay a glossary of some fifty-odd 
terms, each of which is defined by stipulation; that is, each is 
assigned a definite meaning by Riggs. A general exposition in a 
technical domain often carries a similar glossary, but the defini- 
tions are lexical: i.e., the glossary is a list of the names of impor- 
tant concepts in the field and the more or less standardized 
meanings of these concepts as they are used in that field.” The 
glossary itself is a convenient reference for readers since they can 
always turn to it should they be puzzled about the meaning of a 
term. Such a glossary is especially helpful to the lay reader or the 
untrained student, who, not too familiar with the usual or standard 
terms of discourse, can there ease his difficulties. For the profes- 
sional reader, no such glossary is necessary since it is assumed 
that he possesses the same working vocabulary. On occasion, of 
course, a new term will be introduced and its author will both 
explain and demonstrate its need. 

But the fact that a new concept is offered does not mean that it 
will be accepted. Standard vocabularies are marks of considera- 
ble development in any field and are built, as all knowledge is 
built, rather slowly and carefully. In this process, a great many 
terms are volunteered but only a few are retained. Some, pre- 
sented with the appearance of authority—say, from a highly 
reputed scholar—may enter a technical vocabulary easily, only to 
be discarded as their promise fails to materialize. Those that do 
remain, that become standard terms of discourse, are not and 
cannot be legislated from on high. They are employed because 
they do their job—they name concepts that possess a demon- 
strated power. In such a field, research is organized on the basis 
of these concepts. 


il ee for example, Colin Cherry, On Human Communication (New York, 
1957). 
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One can, therefore, understand Riggs’s effort to provide a tech- 
nical vocabulary. In one sense it is quite salutary. For it is true 
that our locutions in this field vary widely, that many of our key 
terms are ambiguous, that we often use the same name for differ- 
ent concepts and different names for the same concept. With a 
considerable integrity, Riggs seeks to avoid such confusions by 
making his usage as exact as he can. In this effort, he invents a 
rather large number of new concepts, so many in fact that any 
reader is transformed into a novice. The glossary is really neces- 
sary. 

It is one thing, however, to seek to clarify an existing concept, 
and another to invent one. Moreover, it is often not clear whether 
we are inventing a new concept or a new name, a neologism. For 
a name and a concept are by no means identical. A concept is a 
class term and it consists of a set of properties or attributes. The 
set of characteristics which define the concept (its intension) 
provide the criteria by which we assign things to the class (its 
extension ). The name of the concept is a tag we append to it for 
purposes of convenience. 

In his chapter, Riggs employs the term “tonic” polity. Origi- 
nally, this was presented in a discussion of “whole political sys- 
tems,” but there it was subordinate to a naming system based 
upon the root form “cephal” which was used to tag such systems.” 
Here, however, the focus is more restricted and tonic anchors the 
analysis. 

Tonic polity is given a formal definition—one which is stipu- 
lated. Stipulative definitions are crucial, absolutely necessary, 
when a new term is introduced; otherwise one is lost as to its 
meaning. Nor is it required that the definition be wholly original. 
It suffices that it be novel in the domain of discourse in which it-is 
introduced. Once presented, however, it constitutes a proposal 
for adoption. The receiver may accept or reject the proposal. If 
we find that it has advantage, that it reduces surplus meaning, 
eliminates emotive connotations, and organizes the intended 

2. Fred W. Riggs, “The Comparison of Whole Political Systems,” in Robert T. 
Holt and John Turner (eds.), The Methodology of Comparative Research (New 


York, 1969). Here the classification system includes such terms as metacephalies, 
heterocephalies, orthocephalies, procephalies, acephalies, and supracephaly. 
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sphere of application more effectively than any other concept, we 
will undoubtedly accept it. We may do so on any one of these 
grounds, depending upon the nature of the problem which con- 
fronts us. If there are too many sets of meanings assigned to one 
name, we may find it helpful to narrow this down by using one 
term for one set. If the term has persuasive force where we wish a 
purely cognitive construct, we may again create a new term for 
the concept. But if none of these factors weighs heavily, and if it 
cannot be shown that they do interfere with our understanding of 
the problem, then the new terms may confuse more than en- 
lighten. Coining new terms cannot be wholly arbitrary; the min- 
ter must take due account of existing linguistic practice and the 
problem at hand. It suffices to note that many of the fundamental 
terms in physics—force, field, wave, particle, mass, friction— 
were drawn from the vernacular. 

To return to tonic polity, we find that it consists of an execu- 
tive, a com mp 


aerate ae) 


ceed further, a polity is a political system at the so facial) level. 
Riggs does not define political and allows it to remain primitive. 
An executive is an office (used interchangeably with role) which 
asserts authority (undefined) over a polity. A complex bureauc- 
racy (bureaucracy itself is defined as a hierarchy of offices subject 
to the authority of an executive) is one in which there is a 
multiplicity of command as represented by a line-staff type or- 
ganization. And a constitutive system consists of an elected as- 
sembly, an electoral s system, and one or more political parties. In 
turn, an elected assembly is a collegial organization most of 
whose members are elected, and electoral system (elections) is a 
procedure whereby voters cast ballots for one or more candidates 
for public offices. And, finally, a party is an organization which 
nominates candidates for election to public office. Needless to 
say, all definitions are Riggs’s. 

We can now say that a tonic polity is one which consists of an 
office which asserts authority over a political system, a hierarchy 
of subordinate offices, a collegial organization most of whose 
members are elected, a procedure whereby voters cast ballots for 
such public offices, and an organization which nominates candi- 
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dates for these offices. Alternatively, we may say that a tonic 
polity is one which possesses an executive, a bureaucracy, an 
assembly, an election system, and parties—what we usually refer 
to as a governmental system. Indeed, we even have terms (con- 
cepts) which indicate the logic of relations (structure) which 
obtain among these components, as when we say separation of 
powers, presidential system, party government, and the like. To 
be sure, this form of address is not very precise, but it may 
nevertheless be superior to the notion of tonic with all its “preci- 
sion.” It is, after all, a relational (and, therefore, a structural ) 
construct while tonic is merely a collection of components. 

In any case, it is difficult if not impossible to determine or to 
appreciate what is new about this concept. Ordinarily, the ap- 
pearance of a new term in the analysis of a problem signals a new 
concept, a new category of analysis, a new system of classification. 
But this is not so here. A tonic polity is a very familiar notion to 
me, although I did not know its name. 

There is, however, a special utility in fixing a name on a 
concept, even an old one. Frequently we allow concepts to slip by 
us because they are not labeled. When they are named, they can 
more easily be called to mind and put to use. It may, therefore, 
be helpful to accept the name tonic. If I hesitate, however, my 
doubt has to do with the fact that Riggs uses the three major 
properties of a tonic polity to form a vast classification system— 
further complicated by the fact that each of these properties is 
itself subdivided. The result is a bewildering number of names, 
each standing for a particular subclass: orthotonic polity, homo- 
tonic, syntonic, anatonic, antetonic, antitonic, protonic, paratonic, 
heterotonic, neotonic, montonic, isotonic, hypotonic, hypertonic, 
atonic, and non-tonic. Interestingly enough, the intention of this 
effort is very well placed. In establishing a set of constant refer- 
ence points, a typology of formal structures, a basis for charting 
change is set down: by distinguishing between formal structures 
and the functions they perform we can see what has happened.” 

It follows, then, that the tonic formula is not simply “a mne- 


3. Riggs’s chapter in this volume, p. 223. 
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monic and heuristic device,” as Riggs suggests,* designed to help 
keep the basic concepts in view. Far more is involved: a theory, 
however incomplete. Riggs may see his formulations as only a 
framework for the treatment of “developmental change” and may 
look to enlarge it by means of what he calls “ecological” factors.” 
But his definitions are all within a stated theoretical context, 
informed by the basic concept of structure. He is, therefore, 
raising a hypothesis, as do all classifications the moment we raise 
inquiry about their extension. What he is saying is that his con- 
cepts, all presented as sets of structural properties, will permit us 
to predict the behavior of those polities which the class term 
covers. Thus, the level of development in orthotonic polities is 
generally higher than in heterotonic systems, and the degree 
of concentration of power is generally greater in anatonic than in 
isotonic polities.° 

To fix the point, let us look at the latter hypothesis somewhat 
more carefully. Both classes are tonic (having an executive, a 
complex bureaucracy, and a constitutive system). Both have ac- 
countable executives and a compensated bureaucracy, but the 
isotonic polity has a competitive but not assembly-oriented con- 
stitutive system, and the anatonic a non-competitive system. A 
competitive system is one in which opposition parties nominate 
candidates for election.’ 

Now I am not sure whether we have a hypothesis before us or a 
tautology, but let us assume the former. The distinguishing fea- 
ture here, as nearly as I can follow, seems to be opposition politics 
or party competition. Suppose, then, that we have two countries, 
A and B. A falls into the class isotonic and B is anatonic. In 
placing them in their respective classes, we are stating that each 
possesses the requisite class properties. Suppose, again, that while 
I knew Riggs’s classification system well, I had never encountered 
these countries in any way. All that I knew was that one, B, was 
anatonic and the other was isotonic. Would I not then claim 


4. Ibid., p. 249. 
5. Ibid., p. 317. 
6. See p. 265. 

7. Ibid., p. 322. 
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(predict) that B would evidence in its operations a much greater 
degree of concentration of power? In fact, I would go further and 
state categorically that A has at least two parties and B has only 
one. Were I to find the opposite, I would immediately wonder 
whether we have classified these countries properly. And if I had 
a classification system, the extension of which permitted the pre- 
diction of only the most obvious behaviors, its value would be 
quite debatable. 

But I do not wish to question the value of Riggs’s system. The 
more immediate trouble is that the typology itself is elusive. It is 
so hard to work with. It would be one thing if it consisted of a 
few well-chosen basic properties divided into a few subclasses, 
each with a name. Logically speaking, Riggs’s system could be 
easily reduced without any damage and with much profit. A 
reader could keep in mind four or five simple terms and follow 
the discussion with relative ease, even to the point of internal 
consistency. With fifteen or more neologisms, however, all rather 
tortuous, it becomes almost impossible to read his formulations. 
The names get in the way. To check the proposal about anatonic 
and isotonic polities, I had to swing back and forth: first to tonic, 
then to isotonic and anatonic, then to orthotonic, to anatonic 
again, and then to neotonic, to compensated bureaucracy, back to 
isotonic and anatonic, and I am still not sure I have it. One has 
the double task of keeping track of the name of each type and 
what it stands for, and the result is simply the loss of the line of 
analysis. The central question—the relationship between types of 
governmental structures and administrative operations—is all but 
obscured. One concludes Riggs’s chapter not with a clear set of 
concepts, not with a clear statement of their interrelationships, 
but with a long list of names. And names do not provide any basis 
for research. 

Finally, I wish also to point to one special irony revealed by 
Riggs’s essay. If there is any concept that we have tried to move 
to the point of standardization, it is bureaucracy. As LaPalom- 
bara points out, the “classical formulation of the distinguishing 
features” (defining properties) of bureaucracy is Max Weber’s.® 


8. LaPalombara’s chapter in this volume, pp. 171 ff. Cf. below, p. 221. 
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And elsewhere I have argued that the formulation is so classic as 
to have reached the status of a paradigm, in Kuhn’s sense.’ Ap- 
parently, although I may misread Riggs here, he does not wish to 
use this concept because it contains functional properties.” In- 
stead, he selects “hierarchy of offices” under an executive and 
proceeds to call this bureaucracy. Since this usage, however, is 
different from the usual, and is in fact a different concept, why 
retain the original name? 

By way of contrast, Braibanti’s procedure in the introduction of 
new terms and the assignment of new.meanings to old terms is 
he minis Sekine to identify characteristics of political 
development that are germane to administrative reform, he trans- 


fers the term “architectonic” to stand for “an overarching purpose 





within a sensed community.” In doing so, he reviews the usage of 
several terms which roughly express the whole or parts of this 
concept. In one case, the instance of “polity,” he states that earlier 
published formulations of his paper employed this term but with 
its meaning changed—narrowed from its original Aristotelian 
usage. This, however, “appears now to be somewhat of an imper- 
tinence as well as perplexing, since ‘polity,’ so ancient a term and 
with little change in connotation, fulfils an important expository 
and conceptual need, and_is comfortably seated in the litera- 
ture.”* Hence the need for “architectonics.” 

In not following this rule, which is so sensible precisely be- 
cause it is economic, Riggs, despite an expressed doubt as to the 
wisdom of using bureaucracy to name hierarchy of offices,” 
contributes much to the ambiguity he strives to reduce. One 
patent illustration should suffice: employing the classical for- 

g. See “Sociology and the Study of Formal Organization” in Dwight Waldo et 
al., The Study of Organizational Behavior, Papers in Comparative Public Adminis- 
tration, Special Series No. 8 (Washington, 1966). The concept of paradigm, 
central to Thomas S. Kuhn’s The Structure of Scientific Revolutions (Chicago, 
1962), cannot briefly be defined; in a sense Kuhn’s entire book is its definition. It 
embraces a widely shared commitment to the same rules and standards for 
scientific practice, a consensus about the nature of problems to be solved, yet an 
gugeenoseness for redefinition by succeeding groups of practitioners (pp. 
10-11). 

10. Riggs, pp. 221, 227, above. 


11. Braibanti’s chapter in this volume, p. 37. 
12. Riggs, p. 221 above. 
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mulation, LaPalombara Accepts bureaucracy to be a product of 
the West, not to be found before the seventeenth century; for 
Riggs, however, it is scarcely to be taken as a Western invention.” 

It might appear to the uninitiated reader that this is an empiri- 
cal difference, to be resolved by further research. In fact, how- 
ever, it constitutes a semantic difference—there are two distinct 
concepts involved and each denotes a different institution. 

Terminology is thus a problem of telling proportions in any 
empirical domain. If we seek a knowledge that is publicly accessi- 
ble to all, that is independent of personality, then our working 
vocabularies must possess clear and standard meanings. It is 
worth emphasizing that this rule is at the base of proposals which 
call for operational definitions, the goal of which is to develop 
concepts (and terms) that have identical meanings for all who 
use them. If standard vocabularies can be had, the power of our 
theories and concepts can be put to effective test. But if we 
employ vocabularies that are idiosyncratic, that disregard con- 
ventional disciplinary usage, the net effect must be a semantic 
confusion that restricts effective exchange of experience as it 
promotes unnecessary research. It behooves all of us at work in 
an empirical domain to treat our language with great care. 


II. Theoretical Analysis and Persuasive Discourse 


Among the many methodological problems that beset students 
of politics, none is more vexing than the subtle but powerful 
tendency to employ “persuasive” definitions in theoretical dis- 
course. The significance of this difficulty is to be seen in the fact 
that such definitions are essentially evocative in character and are 
to be distinguished from other types of definitions by their appeal 
to interests, to dearly held values, and to emotion. 

The presence of persuasive definitions is always to be observed 
when there is a conflict of interest or a difference in ideology. An 

13. LaPalombara, pp. 170 ff, and Riggs, p. 223, above. 

14. Charles Leslie Stevenson, “Persuasive Definitions,” Mind, XLVII (1938), 


331-350. See also Irving M. Copi, Introduction to Logic (New York, 1961), pp. 
99-107. 
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election campaign, a protest meeting, the summation of a trial 
attorney, a legislative debate, a session of the Security Council— 
all these situations will be replete with the familiar device of 
shifting the conceptual meaning of a term without in any way 
changing its emotive content. In such circumstances, this may be 
a sensible propagandist procedure; for the special purpose or 
rhetorical function of a persuasive definition is to move people, to 
effect a change in their attitudes, not to classify, delimit, or differ- 
entiate. But it is not to be assumed that their appearance is 
limited to exhortation. Any definition—theoretical, stipulative, 
lexical—can become persuasive: it does so the moment evocative 
elements override cognitive elements. There is always the risk, 
then, that persuasive definitions will intrude quite implicitly—an 
intrusion which is traceable to the value-laden connotations of 
the definiendum. And there is the further risk that such intrusion 
will not be recognized for what it is, thereby contributing to 
considerable confusion. Needless to say, as we have noted earlier, 
this is a primary ground for the introduction of neologisms in 
scientific discourse. 

In political science, we have an additional difficulty. As an 
empirical discipline, our concern is with matters of fact and the 
relations which obtain among them. I trust, of course, that it is 
not necessary to defend this statement—a trust, incidentally, 
which is sustained by the efforts of both Carl J. Friedrich and 
Henry S. Kariel to ground their discussion of ends on empirical 
foundations in their respective chapters in this volume. 

Yet many of our terms, those in widest use, are patently ethical 
constructs. They are, as Friedrich says, elements which the world 
“goes on bitterly fighting over.” To be sure, such concepts as 
freedom, justice, democracy, representation, responsibility, and 
participation have considerable cognitive content. But they carry 
enormous valuational connotations. This is immediately to be 
seen when we couch them in the negative, for the negation here 
is not simply a contrary cognitive assertion. It is far more. What, 
indeed, is the character of the meaning involved when we say of 
something that it is undemocratic, or unrepresentative, or irre- 


15. Friedrich’s chapter in this volume, p. 108. 
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sponsible? Responsible government, democratic government, rep- 
resentative government—is it clear that these are good govern- 
ments and the contrary are bad? 

Now, in using terms like responsible or representative, we 
assume that because we have stipulated definitions that are no- 
wise preferential, we have transformed them into cold, precise, 
and technical concepts. We therefore operate as if this process 
has neutralized their ethical or emotive connotations. But the 
plain fact seems to be that for all our efforts to establish these 
terms as descriptive concepts, their meaning is essentially emo- 
tive or evocative in character. If so, theoretical analysis which 
turns on such concepts will oscillate between the demands of 
theory and those of desire. The net result is bound to be a 
confusion which helps neither. I suspect that this is one difficulty 
that confounds us in the analysis of political development. Per- 
haps I can demonstrate this, but a few comments on the concept 
itself may be in order before doing so. 

Political development is, as we all know, neither a new concept 
nor a distinctive one from the standpoint of program. It was 
absorbed into the methodology of American political science at 
the very time that the empirical discipline was established.” No 
one who reads the work of Woodrow Wilson, A. Lawrence Low- 
ell, Frank Goodnow, or Henry Jones Ford can escape the evolu- 
tionary thrust of their analysis. Indeed, it was precisely the con- 
cept of development and change that prompted their revolt 
against a moral Newtonianism that had controlled for so long. 
They rejected the existing “vocabulary of our constitutional lan- 
guage,” holding that it constituted a “literary theory” (model) 
which had obscured the reality of development. Names, Wilson 
cautioned, “are much more persistent than the functions upon 
which they were originally bestowed; . . . institutions constantly 
undergo essential alterations of character, whilst retaining the 
names conferred upon them in their first estate; and the history 

16. I may also add that as a mode of analysis it was generally misunderstood by 
those who rejected it as traditional or formalistic. See Martin Landau, “The Myth 
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of our own Constitution is but another illustration of this uni- 
versal principle of institutional change.” At about the same 
time, Lowell proposed that a political system “is an organism, 
and in order to appreciate its possible forms and the causes of 
its development, stability or decay, it is necessary to investigate 
the laws of its organic life.” This was the “fresh and original 
approach” that was the hallmark of the new political science.* 

What, then, is distinctive about the contemporary effort? The 
answer lies in the difference between a metaphor and a model. 
Whereas the early pragmatists proclaimed an atheoretic bias— 
seeking to avoid the “temptations of the deductive method,” 
pursuing their research “unclouded by theory,” and, in general, 
adopting, as Goodnow put it, a “policy of opportunism’—we 
have reversed this procedure, eschewing opportunistic ad hoc 
formulations as we seek, deliberately and consciously, to build 
appropriate and effective models. 

Partly, this is a product of our intellectual climate. But it may 
also be said that the exasperating problem of the new states has 
assigned a new priority to theory-building. Interest in these coun- 
tries was originally stimulated by matters of practical concern, 
which is the way most inquiry begins. Quite apart from practical 
considerations—or rather because of our early involvements—it 
has become obvious that such countries actually constitute a new 
set of phenomena for us: they defied our usual classification 
systems and presented, therefore, a vast uncharted area. Hence 
we have been prompted to review our formulas and have thereby 
been forced into the construction of models by which to repre- 
sent this phenomenon. Moreover, the opening of a vast new 
research area which provides a laboratory-like setting for the 
study of institutional change permits us to raise formulations 
whose range of application can be tested against the universe of 


17. Woodrow Wilson, Congressional Government (New York, 1956), p. 28. 
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states. This is one time, as George Washington Plunkett might 
say, that “we seen our opportunity and took it.” 

Accordingly, we have become preoccupied with our first major 
theoretical problem—the invention of a classification system that 
would simplify (order ) our object of inquiry. Heretofore, however, 
our basic class terms, many of which are contained in the consti- 
tution where they appear as state descriptions that are to last 
indefinitely, were largely employed on the assumption that the 
data they organized were discrete in character. And, indeed, a 
good deal of it is. But we have met with increasing difficulty in 
assigning behavior to a particular class.. There are too many 
borderline cases, there is a vast twilight zone or penumbra— 
which terms are employed because we cannot precisely distin- 
guish a strong executive, a party government, a responsible bu- 
reaucracy, or a developed polity.” This inability to mark off 
clearly the class of behavior involved may be the result of faulty 
definition in the first place. But it is more likely that this difficulty 
will be greeted with a firm declaration that politics does not lend 
itself to clean, precise, and mutually exclusive boundary markers. 
This has often been used as an excuse to avoid the arduous task of 
definition—leaving us with a set of disjunctive classes (either-or) 
which we use as we violate them. 

Difficulties in assignment, however, may very well suggest that 
“those characteristics of the subject matter which are to provide 
the defining basis of classification cannot fruitfully be construed 
as simple property concepts determining, as their extensions, 
classes with neatly demarcated boundaries.” That is, our subject 
matter is continuous in character, hence we had best approach it 
in terms of more or less, not either-or, and on the basis of gradua- 
tions, not inclusion and exclusion. In the area of political develop- 
ment, this posture is mandated by definition. 


20. For pertinent discussion of the problem of classification as it relates to 
difficulties in comparison, see Ralph Braibanti, “Comparative Political Analytics 
Reconsidered,” Journal of Politics, XXX (1968), 25-66, esp. 40-44. 
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Accordingly, the sphere of comparative politics and adminis- 
tration has been struggling to create a classification system which 
forces recognition of the continuous character of its problem area. 
It is in this context that Riggs’s original formulations are so 
impressive. Tackling the thorny problem of traditional, transi- 
tional or modern systems, Riggs’s fundamental point of departure 
is the principle of structural differentiation and functional spe- 
cialization which he has coupled to several Parsonian pattern 
variables. These dichtomous variables, interestingly enough, pro- 
vide the polar points of a scale of differentiation which marks the 
range of variation within which societies can be ordered in terms 
of degree. It is thus possible, in principle, to plot (describe) any 
society on this scale, thereby permitting movement “from the 
classificatory, qualitative level of concept formation to the quanti- 
tative one.”” In this respect Riggs’s work is truly comparative; 
not because of its coverage of numerous countries but because it 
provides an orderly framework for both diachronic and syn- 
chronic analysis. 

This venture is not unique. It can be observed that the concept 
of development, defined in terms of structural differentiation and 
functional specificity, seems to have attained the status of a 
paradigm in this sphere of interest. There are some variations on 
the theme, but these are either minor or derivative. 

Pye, in one estimate of the state of inquiry, distinguishes some 
ten basic formulations and then proceeds to extract a “develop- 
mental syndrome” consisting of three basic properties: equality, 
capacity, and differentiation. Equality as a definitive factor is 
immediately persuasive, but I do not wish to dwell upon it. It 
involves participation (“active citizens or at least the pretense of 
popular rule are necessary”), laws which are universalistic (the 
rule of law), and recruitment on the basis of achievement (the 
well-known merit principle). Capacity, a more neutral term, has 
to do with the ability of the government to affect society and 
economy and thus is associated with performance and scale of 
operations. Differentiation, of course, refers to the specialization 
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of structures: distinct offices, limited functions, and division of 
labor within government. There is an added note here that differ- 
entiation entails an ultimate integration.” 

Upon analysis, however, differentiation emerges as the critical 
property of development, if not the only one. That is, capacity is 
conjoined to differentiation so closely that it may be no more than 
a logical extension thereof. Structural differentiation means an 
increase in the scale of performance, an observation which we 
may make more easily by noting that Pye states, “with differen- 
tiation there is also, of course, increased functional specificity of 
the various political roles in the system.”* Specification of role, 
needless to say, entails a fixed domain of operations. So far as 
equality is concerned, universalistic law is implicit in functional 
specificity; otherwise neither the merit system (the achievement 
principle) nor the substitutability of actors could obtain. As re- 
gards participation—mass participation, that is—it seems to me 
to be theoretically irrelevant. If Pye were to suggest pluralism as 
we usually understand it, it could be shown that this too is 
entailed by differentiation and specialization. It does appear that 
we will not find differentiation and capacity as defined here to 
vary inversely anywhere. But one always remains open to correc- 
tion. It can be noted thus that Braibanti, generally silent with 
respect to differentiation as a necessary aspect of development, 
strongly suggests its reversibility.” 

To continue, LaPalombara marks out four major properties: 
structural differentiation, magnitude, achievement, and seculari- 
zation.” Magnitude is not defined with any appreciable clarity 
and is therefore a difficult variable to work with. But it seems to 
be employed in a manner similar to Pye’s use of capacity. It 
stands as a “ratio of political activity to all other activity that 
takes place in a society.” By definition, then, it can only be 

23. Lucian W. Pye, “The Concept of Political Development,” Annals of the 
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observed upon the appearance of differentiation and, as LaPa- 
lombara notes, “will increase as greater structural specialization 
evolves.” We need not deal with “achievement orientation” 
again, and with respect to secularization, it too is implicit in 
differentiation.” If we turn to Almond’s work,” he also builds 
upon differentiation and specificity. For Eisenstadt, “the first 
characteristic of political modernization is a high degree of differ- 
entiation... .””’ The list could be extended at great length. 

From this brief exercise, it should be clear that scholars have 
assumed the defining property of development to be structural 
differentiation and functional specificity. Those additional prop- 
erties which are usually stipulated are either redundant or they 
have the status of accompanying characteristics. What remains in 
bold relief is the proposal that rates and levels of development 
are to be addressed as rates and levels of differentiation. 

It is well to remember, however, that what we have been 
puzzling over is the concept of “development,” not that of “politi- 
cal.” In the latter case, the variety of locutions to be found in this 
volume, as in the literature, do not obscure the fact that this term 
is taken as a primitive. There are occasional references to some- 
thing like the authoritative allocation of values, but the concept 
itself invariably remains non-problematical. Its meaning is intui- 
tive; that is to say, it is employed quite conventionally. Its deno- 
tation, therefore, presents no mystery since it is known by custom 
and usage. We all know that it refers to a system of government. 

Now it would appear that our line of reasoning from this point 
on should be rather simple. To determine the extent of develop- 
ment, all we need to do is treat governmental systems in accord- 
ance with the rule of differentiation. To be sure, there are some 
difficult technical problems to be overcome, but these do not in 
principle bar us from plotting governmental systems in terms of 
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the dimension specified. Just as economists may use per capita 
income as a rough indicator of economic development, as Spen- 
gler does in this volume, so we might use, in Max Weber’s phras- 
ing, “the quantitative extension of administrative tasks.” This, or 
the extension of the merit system (recruitment on the basis of 
skill qualifications) may in fact provide us with a “simple and 
generalizable index of political development,” but it is a fair 
suggestion that such a proposal would be opposed by the com- 
ment, “That isn’t political development.” 

Such objection may be offered because it is felt that the index 
itself (contained in the principle of structural differentiation and 
functional specificity) is faulty. But it is more likely that the 
objection is more persuasive than otherwise. For, as can be seen 


|/in the chapters by Braibanti, Friedrich, Kariel, and abe 
| politics is a term that is richly laden in values and, therefore, 


| emotion. Mixed emotion, more precisely, because the emotive 


meaning of this word varies in accordance with the approved 
value system of different groups. I cannot extend upon this here, 
but to contemporary scholars, politics does not connote graft, 
cynicism, chicane, and sheer opportunism as it may for the man 
in the street when he declares, “That’s politics.” It was so in the 
days when political scientists joined with civic movements to take 
politics out of government, but in our time it is, rather, the 
goodness of democracy, constitutionalism, participation, and the 
sharing of power that is meant. 

Hence it is that in retaining “political” as a primitive term to be 
understood conventionally, its fairly stable emotive meaning is 
maintained even when its conceptual elements are rearranged 
(by means of a stipulative definition) in the interests of purity. 
As a result, the tacit element of persuasion works to transform 
analysis and argument into advocacy and debate. The process is 
subtle but is to be observed in the widespread tendency to react 
negatively to formulations that do not include such “good” attrib- 
utes. On the positive side, Braibanti’s brief review of prevailing 
definitions serves to illustrate conceptualizations which are quite 


evocative.” Or better still, the following: “political development 
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is in quintessence the ordering of the affairs of men into a polity _ 


more or less commonly agreed upon, clearly known, capable of 
rational adjustment, the whole being infused with qualities_of 
freedom ennobling the puny lives of those who have formed the 
state.” Morever, it “can be viewed as a series of ultimate progres- 
sions (with periodic regressions and even oscillations) from as- 
cription to ) personal achievement, fi from ambiguity to certainty in 


the use of public power, from alienation and withdrawal to en- 





lightened participation . . , from coarseness and coercion to 
refinement and nement and sensitivity i in ‘public action, from contraction to 
expansion of free ansion of free choice.” This moving language need now only 
be reinforced by the magnificent statement from the encyclical 
Populorum Progressio “to do more, know more and have more in 
vv order to be more.”” Against such persuasive rhetoric, who can 
stand? I, for one, am ready to toss my index to the fires below. 

Before doing so, however, let me illustrate this phenomenon 
another way. The institutional manifestation of either index is, of 
course, bureaucracy. We can, therefore, return to Max Weber's 
original proposals, as we invariably do. What is interesting here is 
the way we repeat them and the way we resist them. 

We repeat them because we have to. But frequently discus- 
sions of the bureaucratic paradigm transform it into a checklist of 
simple class properties, against which bureaucracies themselves 
are measured. What emerges, of course, is the “finding” that the 
paradigm has much less than universal application, that there are 
rather sharp variations in actual bureaucracies, many of which 
are quite irrational. Thus, one case after another is produced to 
demonstrate the weakness of the model. 

What is often lost sight of, however, and we owe this observa- 
tion to Carl Hempel, is the fact that Weber was not defining 
bureaucracy by genus and difference, under which specific cases 
could be covered.” On the contrary, Weber thought it was “non- 
sense” to even try, and he used this word.” What he thought he 
was constructing was a genuinely comparative typology—a limit- 
ing concept—against which one could determine the extent to 
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which a given concrete situation “approximates to or diverges 
from” the model.” This is entirely consistent with his fundamen- 
tal formulas, built upon painstaking analysis of historical change, 
which establish a direction of movement from Kadi-justice to a 
legal rational order. The latter is to be understood as a system 
founded upon the principle of substantiation where “the presen- 
tation of facts is decisive.” Hence the pre-eminence of the 
trained expert, the informing principle of differentiation, which 
not only establishes bureaucracy as the major institutional form 
of modern society and government but makes the latter “abso- 
lutely dependent upon a bureaucratic basis.” Indeed, “the larger 
the state, and the more it is or the more it becomes a great power 
state, the more unconditionally is this the case.” The proposal 
here is not for a classification bureaucracy which permits sharp 
and precise coverage of discrete cases but for a polar point 
bureaucracy which permits concrete institutions to be ordered in 
terms of “the extent to which.” The closer a system approaches 
this point, the more is it “modern.” 

If we understand this logic, it is pointless to suggest that 
systems are mixed no matter how modern. Nor need we be sur- 
prised that particularism, spontaneity, ascription, traditionalism, 
nepotism, are also to be found; on the contrary, they should be 
anticipated. But it is also to be anticipated that as institutions 
assume a bureaucratic form, “action orientations” based on kin- 
ship, tradition, and personal sympathy weaken to the point of 
displacement. Not without great tension, however, as Abueva’s 
chapter demonstrates. For in this process, one cultural mode is 
being replaced by another—sometimes quite abruptly. 

Nevertheless, Weber is unequivocal in the statement that the 
“peculiarities” of modern society demand an absolute and uncon- 
ditional dependence upon bureaucracy. These transform the 
“quantitative extension of administrative tasks” into “qualitative 
changes of administrative tasks.” Rules, matter-of-factness, and 
the means-end calculus, “dominate the bearing” of the mature 
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36. From Max Weber, trans. and ed. H. H. Gerth and C. Wright Mills (New 
York, 1958), p. 211. 


General Commentary by Landau 345 


bureaucracy. It is rational, precise, technical, and ordered, and 
the “more complicated and specialized [we would say structurally 
differentiated and functionally specific] modern culture becomes, 
the more its external supporting apparatus demands the personally 
detached and strictly ‘objective’ expert.” 

There is thus predicted a new order of social relations, a new 
“style of life,” a new set of cultural rules for the pursuit of any 
social objective. These give rise to an action orientation unlike 
any known in the past, the summation of which Ilchman refers to 
as “rational productivity bureaucracy.” So powerful is this phe- 
nomenon that it tends increasingly to characterize the whole of 
governmental operations, let alone those of the external sectors. 
All we need do is to look about us to see its penetrating effects. 
There is little doubt that the primary institutional characteristic 
of highly complex and differentiated societies is bureaucracy. 

Yet such a conclusion is troubling: not because of any logical or 
empirical weakness but because, as Merton put it, bureaucracy is 
a Schimpfwort.” It is pertinent to note that “bureacuracy” ony 
tered the English language about 1848 and soon after was 
stamped by Carlyle as that “continental nuisance.” It is invariably\ 
tied to the rise of Prussia and Germany, thus enabling the caution 
that it was the product of a set of values and an ideology which 
were anything but democratic.” Indeed, if we follow Laski, it is 
more: it is a profound threat to public liberty. And from Kariel, 
after Marcuse, we learn that it is a breeder of “one-dimensional 
man.” And such men may be “ritualists,” exhibit the “insolence of 
office,” and if not this, then a “trained incapacity to think.” We 
have a long way to go in purifying this concept of its persuasive 
power, but it should be clear that a large part of its meaning is 
emotive. 

It is one thing, however, to evaluate the phenomena a theoreti- 
cal proposal directs us to and quite another to evaluate the 
proposal itself. In the former case a value judgment is expressed, 
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and in the latter the worth of the proposal depends upon empiri- 
cal demonstration. It appears, however, that many of our criti- 
cisms of Weber are not so much directed to his theory as to the 
phenomenon which he predicted. By a subtle stroke, antipathy to 
the phenomenon of bureaucracy is transferred to the theory itself. 
There is then a tendency to inquire into the motivation of the 
theorist, the values that prompt—so to speak—the theory itself. 
Thereafter, the test of the theory can easily become the ethics of 
its father. When this occurs, the theory has been transformed into 
ideology and the universe of discourse has changed. 
With respect to Max Weber, this has been done in many ways, 
two of which are immediately relevant—the assignment of a 
“metaphysical pathos” and the selected use of rhetoric. Origi- 
nally, it was Alvin Gouldner who urged that the metaphysical 
pathos of the theory of bureaucracy was “pessimism and fatal- 
ism.” And it is on the foundation of this pathos that both Kariel 
and‘ LaPalombara rect their caveats, warning us about the dan- 
gers inherent in the acceptance of Weber's theories. But when 
Arthur O. Lovejoy introduced this term, his primary concern was 
to establish “the ultimate objects” of interest for the historian of 
ideas. “Of what sort ... are the elements, the primary and 
persistent or recurrent dynamic units, of the history of thought, of 
which he is in quest?” Among these elements, Lovejoy included 
metaphysical pathos—“exemplified in any description of the na- 
ture of things, any characterization of the world to which one 
belongs, in terms which, like the words of a poem, awaken 
through their associations, and through a sort of empathy which 
they engender, a congenial mood or tone of feeling on the part of 
the philosopher or his readers.” The point of this, however, was 
not to assert, as Gouldner does, that “those who have committed 
themselves to a theory always get more than they have bargained 
for’;* rather, Lovejoy suggests, there exist susceptibilities to var- 
ious types of pathos, and this plays a part both in the formation of 
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“philosophical systems” and in their public reception. And this he 
adds, “has nothing to do with philosophy as a science,” we may 
say with theory as theory; it has “to do with philosophy as a 
factor in history.” 

Suppose, however, that we allow a metaphysical pathos in the 
case of a theory. It would still have nothing to do with the power 
of the theory, or with its range of application. The test of a theory 
must always stand independent of the personality, the values, the 
motives of the theorist. Otherwise, criticism reduces to the ad 
hominem, and we have blocked the way of inquiry. 

Assume, nevertheless, that we cannot escape a metaphysical 
susceptibility and that Weber’s theory is bathed in pathos of 
necessity. Then it follows that Friedrich, Kariel, and LaPalom- 
bara must respond in accordance with their own moods. For the 
metaphysical pathos which they exhibit is most pronounced and 
rarely disguised, and it is not at all congenial to such proposals as 
those which Weber offers. This, in good measure, accounts for the 
tendency to transform theoretical problems into ideological con- 
tests. But even more, it begets a selective use of rhetoric which is 
frankly persuasive and designed to elicit an emotive response. 

_ This, “Friedrich in commenting on Weber's discussion of elec- 
“The very words Pete with something of the Prussian eal 
asm for the military type organization.. . .” Now I have never felt 
such vibration despite the fact that I have been told this many 
times. Should I persist in my position, however, there may be 
added to the discussion the assertion that “Weber’s fully devel- 
oped bureaucracy is most nearly represented by three modern | 
organizations: (1) an army, (2) a business concern without any 
sort of employee or labor participation in management, (3) a 
totalitarian party and its bureaucratic administration.” With this 
imagery, the conclusion is indeed inescapable that the more fully 
developed a bureaucracy, the less responsible it is.** But if one 
notes that “precision, speed, unambiguity, knowledge of the files, 
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continuity, discretion, unity, strict subordination [read strict ac- 
countability]”; that “specializing administrative functions ac- 
cording to purely objective considerations”; that calculable rules 
and the “personally detached and strictly objective expert”’—that 
these are the marks of full development,” then it is a fair hypoth- 
esis that it is “most nearly represented” by a rational-productivity 
bureaucracy (to use Ilchman’s term). 

Such, then, are the devices by which we tend to transform 
theoretical questions into ideological problems. By resorting to 
persuasive definitions, by allowing the implicit ethical connota- 
tions of so fundamental a concept as “political” to intrude, by 
assigning a metaphysical pathos, and by using a directive rheto- 
ric, we all fall prey to this tendency. When this happens we are 
more likely to legislate preferred ends than engage in systematic 
analysis. We will, therefore, opt for political solutions to problems 
as against bureaucratic solutions. We will, of necessity, seek to 
enlarge the ratio of political activity to administrative activity on 
the assumption that politics is intrinsically superior to administra- 
tion. This is so fundamental an ethic that we do not hestiate to 
export it. It appears to me, incidentally, that this is one reason 
why, as Montgomery puts it, “administrative reform has lost its 
grip on the imagination of political scientists.” 

There was a time, however, when American political scientists 
—fully cognizant of the German experience—were not all that 
fearful of bureaucracy. This was a time when the ratio of political 
activity to administrative activity was very large. It was the time 
of the long ballot, the Black Horse Cavalry, and the “shame of the 
cities.” Bosses, rings, courthouse and gashouse gangs, nepotism, 
favoritism, and chicane—this was “politics.” It was all very per- 
sonal, and if there were protected islands of objectivity, it was 
always possible to buy personal attention. This, incidentally, is 
the function of a bribe. 

When, in this circumstance, the pragmatic political scientist 
came to offer solutions, it was bureaucracy that was to provide 
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the correction. Along with a host of devices to depoliticalize 
many of the affairs of government, to reduce the ratio, the bu- 
reaucratic mode of operation—objective, efficient, technical, and 
achievement oriented—became a paramount preferred end. Con- 
stitutions and charters were rewritten, the short ballot was intro- 
duced, the system of public administration was extended, and its 
organizational form, under a strong executive, became mono- 
cratic. The highest priorities were assigned to the minimization of 
“political” interference, the establishment of technical qualifica- 
tions for appointment, and the assignment of increasing author- 
ity, as Weber would say, to the personally detached and strictly 
objective expert. And all of this was under the banner of 
“democracy”: for it was then assumed that the primary tension 
derived from the relationship between democracy and “politics,” 
not democracy and “bureaucracy.” There were, to be sure, cries 
of “administrative absolutism,” resistance to an “administrative 
law, and dire predictions that the constitutional system was 
itself being undone. But again, as Weber would say, the external 
apparatus of an emerging industrial society demanded the action 
orientation most favorably offered by bureaucracy. It is not often 
observed that Frank Goodnow’s celebrated Politics and Adminis- 
tration provides a theoretical basis for the “structual differentia- 
tion and functional specificity” which informed the praexiology of 
this period. 

None of this is to suggest that there is no strain between 
politics and bureaucracy at the present time. But if the implicit 
ethical connotations of politics are as favorable as they seem to 
be, then this attitude may be attributed to the remarkable 
achievements of the American passion for administrative reform. 
The ideological implications of this page in history merit fully as 
much attention as does the German or the English experience. 
Theoretically, however, these variations serve to sustain Mont- 
gomery's general rule that bureaucracy is not to be presented as a 
constant surrounded by a set of dependent variables, but is itself 
a variable factor.” 





49. Ibid., p. 470. 
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III. Ends and Means 


aes 


This rule can be stated alternatively following“ LaPalombara: 
an organization “exists within a particular cultural ‘setting and 
will be influenced by and in turn influence that setting.” When 
phrased this way, we can recognize it as an expression of the 
familiar principle of “mutual interdependence.” Drawn from the 
classic model of an energy-transfer system, it specifies that a 
statement about a system, or any part of it, takes in the environ- 
ment as well.” 

There are several implications of this rule, but the most imme- 
diate instructs that an organization will influence and be influ- 
enced to the extent that its distinguishing properties are distrib- 
uted throughout the system of which it is a member. In the social 
sphere such properties are, in their fundamental form, existential 
and evaluative premises. When they are widely distributed, 
when there is a congruence between the organization and its task 
environment, the situation is rendered less uncertain; when there 
is not, it is fraught with hazard. Recognition that some degree of 
congruence is necessary for effective, mutually effective action, 
lies at the base of the caveat that Western canons of public 
administration cannot be automatically or uncritically applied in 
developing states. To do so is, indeed, to court mischief. 

Existential and evaluative premises, however, are another way 
of speaking of fact and value and, thus, of means and ends.” 
Means-end relationships are problem-solving devices, and all so- 
cieties have their own trusted recipes for meeting trouble. But 
trouble is precisely the loss of correlation between means and 
ends. When there is a good fit between the two, things run 
smoothly or at least predictably. If, however, there should arise 
anomalies, discrepancies between normal expectations and actual 
outcomes, the fit has been broken. If the break persists, an or- 

50. LaPalombara, pp. 166-170 above. 

51. See Landau, “Due Process of Inquiry.” For discussion of an energy-transfer 


model, see Landau, “On the Use of Functional Analysis. 5 
52. See Landau, “Decision Theory and Development Administration. 
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dered situation has become random and a reassessment of some 
kind must occur. The usual things (means) do not work any more 
and there is trouble. Whatever conflict and tension ensue, the 
stage has been set for the deliberate introduction of a change 
agent. For the overwhelming tendency of the twentieth century 
is not to leave such conditions to chance. 

In general, therefore, and a fortiori as regards developing 
states, governments are brought into play in these troublesome 
situations. Their task, regardless of whether their jurisdictions are 
total or partial, is to act upon a set of conditions that are deemed 
unsatisfactory, and their goal is to produce outcomes which alter 
the existent condition in such manner as to constitute a solution 
to those problems which originally called forth their deployment. 
Hence, all governments are instrumental in character; they are, in 
Dewey's words, “intermediate between an existing situation and 
a situation that is to be brought into existence” by their own 
actions.” 

This does not mean, however, that specific governmental or 
administrative or political arrangements cannot be valued. In 
fact, they must be. As Dewey puts it: “For every condition that 
has to be brought into existence in order to serve as a means is, in 
that connection, an object of desire and an end-in-view, while the 
end actually reached is a means to future ends as well as a test of 
valuations previously held.”” 

Now it should be clear that the principle of “mutual interde- 
pendence” mandates the field-determined character of the instru- 
ments we choose to solve problems with. And, in fact, we have 
come to understand this, which is why we are insistent in point- 
ing to the transactional relationship between culture and instru- 
ment. Thus, we do not rush to apply the formidable technology of 
Western administration to developing states without considera- 
ble modification. We know full well that the epistemological 
premises which sustain this technology are not widely enough 
distributed in the environment and that any indiscriminate appli- 

53. John Dewey, “Theory of Validation,” International Encyclopedia of Unified 
Science (Chicago, 1939), II, Part IV, 27-33. 
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cation is foolhardy. If we hesitate, therefore, it is because we 
recognize that the choice of means in any problem-solving situa- 
tion is a crucial factor and is to be valued only to the extent that it 
contributes to a solution. Indeed, when a means arrangement 
continuously contributes the solution to a problem, we elevate it 
to the status of a process law and adopt it as the best means at 
our disposal. But the word “best” is to be understood as such only 
in a strictly defined field. 

But what of ends. How are they to be regarded? The answer is 
partly given to us by Friedrich, in voicing his complaint that 
ends, objectives, and purposes are rarely discussed in terms of 
their content by students of development. In illustrating such 
ends, Friedrich asks, “Should economic development have prior- 
ity. . . should it be agricultural or industrial, should capitalism or 
socialism be developed . . . should the development of democ- 
racy be given preference . . . or should strong, sizeable national 
states with a powerful bureaucracy (administration) be devel- 
oped first.” Each of these alternatives, however, can easily be 
viewed not as ends but as means, for whether a condition is to be 
regarded as an end or a means can be determined only by the 
place it occupies in a means-ends chain. This is the essence of 
Dewey’s quotation above. Such alternatives are not, therefore, 
ends in themselves for they presuppose even further ends—as the 
very form of Friedrich’s question indicates. They are neither final 
nor ultimate and can only be regarded as intermediate. As inter- 
mediates, however, they necessarily become means. In this re- 
gard, our difficulties arise because we simply do not know which 
alternative is the best and which, accordingly, to value. There 
may come a time, however, when the state of our knowledge is 
such that we will be able to establish on empirical grounds that 
one or another of these alternatives is to be valued. What this will 
mean is that we have established a particular program of opera- 
tion as the means which contributes most to the solution of a 
problem. In the absence of such knowledge, however, what we 
invariably do, what we have to do, is to cut the continuum at 
some point and establish this point as an end. Thereafter, we 


55. Friedrich, p. 110 above. 
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quarrel over these ends on ideological grounds. But it should be 
clear that along the length of a means-end chain, knowledge and 
ideology bear an inverse relationship to each other. 

Where, however, should we cut the chain? Here again the 
decision must be field determined. Relevant, important, valued, 
ends are only relevant, important, and valued in a cultural con- 
text. Ends are never “independent of the structure and require- 
ments of some concrete empirical situation” and cannot be 
treated as such. The logic which applies to a consideration of 
means applies to ends as well; for ends as outcomes can be 
anticipated “only in terms of the conditions by which they are 
brought into existence.”” It follows, then, that an indiscriminate 
legislation of ends is as foolhardy as the indiscriminate applica- 
tion of means. Unless we understand the field-determined charac- 
ter of both means and ends we run the risk of maintaining a 
dreamworld even as we watch it collapse. It must be remembered 
that a means-ends relationship is a proposition, a hypothesis. If 
we break its contextual limits, we not only transform a hypothesis 
into sheer speculation, but we rob ourselves of the opportunity to 
observe consequences and, hence, to build knowledge. Effective 
development strategies depend, therefore, upon accurate ap- 
praisal of systematic conditions and upon the construction of 
means-ends continua that are contextually or systemically rele- 
vant. Thus, the existence of a one-dimensional bureaucrat may be 
a problem in the United States. In Vietnam, the problem may be 
to bring the one-dimensional bureaucrat into existence. 


56. Dewey, “Theory of Validation,” p. 55. 
57. Ibid., p. 35. 
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Toward a General Theory of Directed Value 
Accumulation and Institutional 
Development 


Harold D. Lasswell and Allan R. Holmberg 


The present chapter is a sketch of the criteria of a general 
theory of directed social change and a provisional outline of a 
theory that meets these specifications. Given the enormous scope 
of the task it is perhaps unnecessary to say more by way of 
disclaimer than to underscore the words “sketch” and “provi- 
sional outline.” 

The fundamental criterion of a general theory is contextuality. 
It must be inclusive enough to take into consideration all signifi- 
cant interactions in the social context of change. Because of the 
importance of the nation-state as the unit of decision in the con- 
temporary world, we give prominence to the national frame of 
reference. However, a general theory must be formulated in ways 
that can be adapted to the world community as a whole, to trans- 
national regions or to subnational communities. 

o th Is of directed change, since development can be con- 
ceived in many different, even incompatible, terms. The general 
theory is basically a systematic model of social change whose 
primary categories provide an_inven va 
yariables in the process, and whose rules of interaction allow for 
the statement of static and dynamic equilibria confirmable by 
empirical observation. The theory must be equal to the challenge 
of studying the salient features of the past and of incorporating 
modifications of detail in the light of accumulating knowledge. A 
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suitable theory is also required to provide guidance for the 
projection of past and present trends and conditioning factors 
into the future. A satisfactory theoretical system will, in addition, 
guide the policy-adviser or decision-maker in inventing and eval- 
uating the net advantages of policy options. 

The criteria may be summarized as principles of guidance in 
performing the intellectual tasks of problem-solving in reference 
to directed social change. The intellectual tasks are clarification 
of goal, discovery of salient trends, progressive analysis of condi- 
tioning factors, projection of futures, and invention, evaluation, 
and commitment to value maximizing policies. 


Preference models 


It may be worth emphasizing the point that social change can 
be directed toward terminal states that differ from one another in 
fundamental characteristics. Some preference models are inclu- 
sive of the value-institution processes of the community, while 
others are limited to a single sector. We are accustomed to think- 
ing of economic models, and to an increasing extent preference 
models are gaining definition in terms of politics, health, educa- 
tion, and related sectors. Inclusive goals can be formulated in 
reference to human dignity or indignity, the former expressing 
aspirations toward a free society, the latter giving voice to the 
ideology of caste. Preference models differ in time span, extend- 
ing from long-range through middle-range to immediate periods. 
In general, when we speak of goal values, we have in mind the 
overriding distribution pattern of power, wealth, and other val- 
ues; less long-range and more particular objectives emerge in the 
context of immediate policy urgencies. 


Social change generalized 


We introduce at this point in the discussion a highly general- 
ized mode of characterizing the process of social change. Change 
is social since it is interactive, involving in varying frequency and 
intensity all participants. Social change is a process, since it is not 
chaotic. As human beings are involved, valued outcomes are 
sought to be maximized (such valued outcomes are often called 
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needs, desires, wants, preferences), ive process of 
interaction is pursued by relatively stable patterns of practice 
<which are somewhat specialized to particular value outcomes, 
which we call institutions. Institutions that prepare the outcomes 
are chiefly concerned with value-shaping (production); institu- 
tions functioning at the outcome and _ post-outcome level are 
concerned for the most part with value-sharing. In a phrase, 





neteualiiememteomes (values) by employing practices (institu- 


tions ) affecting resources. 


The choice of value-institution groupings 


The general model we propose uses eight categories to distin- 
guish the principal value-institution groupings in social process. 
These eight values are power (P), enlightenment (E), wealth 
(W), well-being (B), skill (S), affection (A), respect (R), recti- 
tude (D). By using the letters assigned to each we can hereafter 
refer to the group by the acronym PEWBSARD. It need scarcely 
be said that there is no magic about the number eight. The choice 
was made with several considerations in mind. First, an inclusive 
list of terms is required in order to foster the comparative study 
equivalencies among observational fields or among equally inclu- 
sive, though different, lists. Second, a short list is required, since 
the number of specific outcomes sought is an unwieldy total. For 
instance, thousands of words are necessary to designate the arti- 
cles on sale in a supermarket or the items of food and clothing in 
a given culture. 

A third point is that the principal value-institution categories 
are especially convenient if they can be closely related to the 
several branches of specialized knowledge in the sciences relating 
to social process. It is evident that our terms refer to sectors of 
society that are investigated by readily discernible groups of 
scholars. The power value and the institutions of government are 
the province of political scientists, students of international rela- 
tions, and jurists. The enlightenment value and institutions of 
communication and inquiry are studied by professors of journal- 
ism and others. The wealth value and economic institutions are 
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the economists’ concern. The well-being value and institutions of 
safety, health, and comfort are investigated by social biologists 
and specialists in public health. The skill value and institutions of 
pedagogy and of occupational and professional standards are 
objects of research by educators and occupational sociologists. 
The affection value and institutions of friendship, family, and 
loyalty come within the domain of anthropologists and sociolo- 
gists of family and kinship structures. The respect value and 
institutions of caste and class fall within the scope of anthropolo- 
gists and sociologists who deal with social structure. The recti- 
tude value and institutions are the province of scholars of com- 
parative religion and ethics. 

Value outcomes are culminating events in the never ceasing 
interplay among participants in the social process. Power out- 
comes are the giving (and receiving) and the withholding (and 
rejection) of support in matters of community-wide concern. 
Enlightenment outcomes are the giving (and receiving) and 
withholding (and rejecting) of information about the social and 
natural context. Wealth outcomes are the giving (and receiving ) 
and the withholding (and rejecting) of claims to processed and 
unprocessed resources. Well-being outcomes are the giving (and 
receiving) and the withholding (and rejecting) of opportuni- 
ties directly affecting safety, health, and comfort. Skill outcomes 
are the giving (and receiving) and the withholding (and reject- 
ing) of opportunities directly affecting the acquisition and exercise 
of proficiency in the performance of teachable, and learnable, 
operations. Affection outcomes are the giving (and receiving ) and 
the withholding (and rejecting) of intimacy and loyalty. Respect 
is the giving (and receiving) and the withholding (and rejecting ) 
of recognition. Rectitude is the giving (and receiving) and the 
withholding (and rejecting) of characterizations of conduct in 
terms of responsibility (religious, ethical). 


Value-shaping and value-sharing 


In these culminating situations, participants in the social proc- 
ess are seeking to maximize their net value position. A value 
indulgence is a positive gain or an avoided loss; a value depriva- 
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tion is a positive loss or a blocked gain. To maximize net values is 
to use available values (base values) to influence outcomes in 
ways that leave the participant or participants relatively well off 
in terms of indulgences and deprivations of scope values (pre- 
ferred values). Obviously any value may be a base for itself as a 
scope value (power for power, enlightenment for enlightenment, 
wealth for wealth, etc.) or as a base for another value as the 
scope value (power for enlightenment, power for wealth, etc.). 
The maximization postulate may be given a strict or a loose 
interpretation by the social analyst. A loose interpretation calls 
for a result that is relatively advantageous, though not the best 
possible. 

The flow of preparatory events prior to the culminating out- 
come is value-shaping; outcome events of value-sharing foster 
value accumulation or value enjoyment, the former referring to 
the potential use of a value to shape more of itself, the latter 
referring to the potential use of value to obtain other values. 


Functional and conventional meaning 


The social scientist equipped with a value model who ap- 
proaches a specific social context employs it to scan the interac- 
tions occurring therein for the purpose of identifying institutions 
that perform a functionally equivalent role. The practices that are 
relatively specialized to power outcomes (decisions), pre-out- 
comes and post-outcomes are the governmental, legal, or political 
institutions. Similarly, the institutions of enlightenment, wealth, 
well-being, and the other values can be located. 

The distinction between functional and conventional catego- 
ries is to be emphasized. The terms introduced in the scientific 
model are defined to serve the purposes of comparative research 
on all social contexts, regardless of inclusiveness or location in the 
time-space manifold of events. There are, however, rough equiva- 
lents current in the usage of most cultures. The investigator must, 
as a rule, begin his study of strange social contexts by identifying 
the situations that are conventionally regarded as approximations 
to power and other institutions. 

The initial classification of situations may be drastically modi- 
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fied as research discloses the finer structure of the total process. 
At first, “medicine men” and their activities may be assigned to 
the category of well-being. In the end, some of these persons and 
operations may be reassigned to power, as it becomes clear that 
they are deeply involved in the making of community-wide deci- 
sions which are supported by the use of what are recognized to 
be severe value deprivations. It is a commonplace of scientific 
inquiry on a cross-cultural scale to find that conventional institu- 
tions, when functionally considered, play roles that differ from 
the local label. Private monopolists of land, for instance, may 
belong to the power elite, not only to the elite of wealth. 

A comprehensive value model makes it possible to select any 
institutional pattern to explore its significance in the shaping and 
sharing of all values, not simply the one or two on which it has 
the heaviest impact. 

In using the generalized value map in relation to concrete 
circumstances it is ultimately desirable to choose operational 
indices of each conceptual term. These indices must refer to 
institutional patterns even though they are selected with value 
categories in mind. 


The flow of gross and net outcomes 


One task of any value model is to guide investigators in the 
search for convenient ways of describing the flow of outcome 
events during any selected period, whether we speak of years or 
of multiples or fractions of years. Since the present frame of 
reference gives prominence to value accumulation and_institu- 
tional development, the scientific investigator must define the 
change he assumes to be the goal model. It is not necessary that 
the preference model gives expression to his personal demands. 
In his strictly scientific role, the specialist may go no further than 
adopt a model as a point of departure for research. 

An inclusive preference model prescribes (1) a pattern of 
participation in value-shaping and value-sharing and (2) a pat- 
tern of basic, institutional structures. Such a model defines the 
system of public (or civic) order which it is proposed to achieve 
or maintain. For convenience we label as “preferred” the patterns 
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that conform to the goal (others are “non-preferred”). The term 
“preferred” is not to be understood as expressing a personal 
judgment by the investigator, unless this is specified. 

During any given period value outcomes can be described to 
bring out the relationship between current indulgences and dep- 
rivations. All participants in the social process who identify them- 
selves with preferred patterns are value-indulged when these are 
approximated and value-deprived when they are not. The gross 
outcome is the sum of indulgences; the net income is the sum 
when deprivations have been deducted. 

The first step in examining power outcomes is to identify all 
changes that have occurred in the given period in the structure of 
the decision process (the constitutive process). Some of these 
changes are issues, since they reach a specified minimum of atten- 
tion. Even preferred innovations carry deprivations (costs) with 
them, and a balance sheet must take costs into account. At this 
stage of research it is not necessary to insist on a sole method of 
measurement. Let us assume that specific costs are the base 
values required to neutralize or overcome non-support on issues. 
It is not unreasonable to assume that cost varies inversely with the 
margin of success or failure, which implies that the narrower the 
margin, the more opposing or noncommittal elements are neutral- 
ized. Non-issue changes involve non-specific costs or gains. (Issue 
and non-issue changes can be considered as equal, or weighted 
according to scope. ) 


Power outcomes (P) (during select period) 
gross = marginal support on successful preferred issues 
+ preferred non-issue changes 
net = gross outcome 
— marginal support on unsuccessful preferred issues 
— non-preferred non-issue changes 


The preferred model of i : a 
on, characterizing the degree to 


which community members are exposed to (or have access to) 
intelligible, comprehensive, and realistic statements about past 
and future events. The techniques of content analysis are avail- 
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able for the task, whether the media are oral or documentary, and 
whether information is disseminated or stored. 


Enlightenment outcomes (FE) 


gross = exposure to preferred communication (news reports, 
research reports, forecasts, storage of potential infor- 
mation; exposure to media and to educational presen- 
tations ) 


net = gross exposure 
— exposure to unpreferred communication 


The 

inc , and the volume and composition of the products 
resulting from production. The latter specification may be in such 
vague terms as “increase” in products requiring impersonal tech- 
nology, or in explicit objectives expressed in money units. The 
aggregate result may be formulated in terms of the resource 
characteristics of products (animals, plants, minerals, clothing, 
shelter, etc.). The preferred model prescribes a pattern of in- 
come-sharing (distribution). 


Wealth outcomes (W) 


National income 
gross (in money units) 
= preferred level sought 
— (or + )* gross national income (income received 
by all production units, less materials and service 
payments made by production units) 
net (in money units ) 
= (above) 
—net national income (depreciation on plant and 
equipment, indirect business taxes ) 
gross (in resource characteristics ) 
= preferred level of product (animals, etc.) 
— (or +) gross level of product 
net (in resource characteristics ) 
= (above) 
— products utilized in production 


_ = The gross outcome usually falls short of the goal; however, the plus sign 
indicates the possibility that a goal may be exceeded. 
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Personal incomes 
gross (pattern of distribution ) 
= preferred pattern of distribution 
—(or +) pattern of aggregate personal income 
payments 
net (pattern of aggregate disposable income expenditure ) 
= (above) 
— personal taxes and savings 


The preferred well-being value goal prescribes the aggregate 
level sought, particularized as to safety, health, and comfort cate- 
gory, and the pattern of incidence (sharing) 


Well-being outcomes (B) 
gross = preferred level sought 
— (or +) population additions (births, immigrants ) 
+ positive vigor (health, injury-free, defect-free, anx- 
iety-free, comfort) 
net = (above) 
— population subtractions (deaths, emigrants ) 
— negative vigor (injuries, illnesses, defects, anxieties, 
discomforts ) 
—care (time in activities specialized to custody, 
treatment, preventive measures ) 
— destructiveness (time in activities specialized to 
killing, maiming, etc.) 
The preferred affection goal prescribes the desired level of 
individual congeniality. For example, the objective may be to 
s. However, some models may conceiv- 
ably aim at maintaining attitudes of indifference or even dislike 
among individuals. The preferred goal also prescribes loyalty 
activities toward the symbols of the whole (as when a national 
goal requires expressions of loyalty to the flag). The goal model 
also prescribes collective congeniality (or uncongeniality), em- 
phasizing affirmative (or negative) expressions among groups 
inside or outside the context. This differs from the first objective 
mentioned above in that it concerns interactions among individu- 
als in terms of their group identities rather than simply as human 
beings who belong to the nation. (The accent may be on sec- 
tional, ethnic, or other groupings. ) 
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As a matter of convenience in examining a social context, we 
assign such conventional institutions as the family to the affection 
category. In complex societies, the family does appear to be 
divested of the economic, power, and other value-shaping and 
value-sharing functions with which it is so highly implicated in 
folk or peasant societies. If kinship and immediate family institu- 
tions are functionally studied in a peasant society, the initial 
classification as an affection-oriented institution is almost sure to 
be drastically revised. This is a typical instance of the end result 
of exploring any institution contextually with a multivalued 
model. 


Affection outcomes (A) 
gross = preferred level sought 

— (or +)* individual congeniality (positive activi- 
ties towards and by others) 

+ loyalty (own group identity; positive activities ) 

+ collective congeniality (positive activities toward 
other groups) 

net = (above) 

— individual uncongeniality (negative activities to- 
ward others and by others) 

— disloyalty (negative activities ) 

— collective uncongeniality (negative activities to- 
ward other groups and by other groups) 


The preferred respect model prescribes the level and pattern of 


recggsitionmse (or discriminations ) —ageaa.: If the goal 
is an open society, the aim is to abolish discriminations that 


depend on race, sex, and other characteristics beyond the control 
of the individual, and to insist on a minimum base level of respect 
for all persons as human beings. Beyond this, the goal is for 
respect to be accorded on the basis of merit. In societies that are 
concerned with maintaining or achieving a self-perpetuating 
caste, the allocations of recognition and discrimination are appro- 
priately stratified. We classify outcomes according to the individ- 


* The minus sign indicates not only that positive activities may fall short of the 
goal but that they may not be included in it. 
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ual-to-individual pattern sought, and according to the collective 
pattern (group identity to group identity ) sought. 


Respect outcomes (R) 
gross = preferred level sought 

— (or +) individual indulgences (individual recogni- 
tions of others by others) 

+ collective indulgences (recognitions of groups by 
groups ) 

net = (above) 
— individual deprivations 
— collective deprivations 


The preferred septitttthengduleprestribessd:hesleveloieontouiby 

: : : é 

stances the preferred objective is to achieve a state religion and 

to tolerate no others. The open society seeks to develop individu- 

als who demand of themselves and others that they take the 

common good into account. The open society also condemns 

moral and religious denunciations of individuals or groups who 

worship in their own way, and who otherwise impose no unwar- 
ranted deprivations on others. 


Rectitude outcomes (D) 
gross = preferred level sought 
— (or +) conformity to standards 
net = (above) 
— non-conformity 


Value accumulation and enjoyment 


Values are accumulated when the level at the beginning of an 
outcome period is heightened by the end of the period. Disaccu- 
mulation is also possible when the total situation is appraised in 
reference to a given preference model. It is to be stressed that 
any assessment of values at a cross-section in time is largely a 
characterization of potential responses to a future set of specified 
environmental circumstances. Inferences are based on overt re- 
sponses observed in the recent or remote past. We do not at 
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present express a judgment on whether a single comprehensive 
model that employs all values, and summarizes a situation in 
quantitiative terms, is worth attempting. 

The only solid conclusion that we presently recommend is that 





as has been indicated @ism@heiG@n@intthclian, 


gapabilities. Power accumulation is positive when the predisposi- 
tions in support of the preferred system of public and civic order 
at the outset have been maintained without loss or intensified, and 
when the resource capabilities at the beginning of the outcome 
period have been replenished in case of depletion or have been 
added to. In regard to the perspectives of the participants in the 
social process, the inference is that initial responses were able to 
obtain net indulgences sufficient to sustain or intensify them- 
selves, and that these perspectives were effective in influencing 
capabilities to maintain or expand the total stock. Such a theoret- 
ical model, at least, is suggested by the maximization postulate. 
Its relevance to concrete circumstances depends on the results of 
empirical inquiry. 
We have called attention to the fact that participants who 
obtain a value indulgence may employ the indulgence teusinufha= 
y involved or may use the 
indulgence +a. Qhtaineanotheiniali crs] WgeLoiineiniieialmenneeinal. 
lation, i t. The participant who receives 
a value indulgence in return for providing participant A with 
enjoyment may regard this input as part of his gross income as a 
value-shaper and make various setoffs against it before arriving at 
his net. The net value claim may be accumulated (used as a base 
for the same value) or enjoyed. It need not be assumed that all or 
even a high proportion of value indulgences are deliberately 
classified by a participant in social interaction as a value input, or 
as a gross or net input, or that his disposal responses are self-ap- 
praised as accumulation or enjoyment. 
In the aggregate outline, note that the power model is re- 
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stricted to constitutive changes in a nation-state. Hence it does 
not deal with the power position of the state in the world arena 
except to the extent required to complete the constitutive specifi- 
cation. For example, the preferred constitutive model presumably 
includes enough independence of external control to maintain the 
role of a nation-state. But the present preferred models do not 
include, for instance, a demand to dominate the states in a given 
region, or to conquer and include them within an expanded 
nation-state. Such models, however, can be explored within the 
comprehensive map of social process in which we are operating. 


Accumulation: 
power (P) = initial support of preferred constitutive 
pattern sought 
+ net outcomes 
enlightenment (E) = initial level of preferred knowledge stored, 
or reporting, of forecasting, of exposure 
to media, of exposure to educational 
presentations 
+ net outcomes 
wealth (W) = initial level of preferred assets (reproduci- 
ble tangibles ) for production, land (sur- 
face), net foreign balance, consumers’ 
semidurables and perishables, subsoil, 
and pattern of income distribution 
+net income (in terms of resource 
characteristics ) and pattern of aggre- 
gate disposable income expenditures 
well-being (B) = initial level of preferred population and 
vigor (expectation of death, injury, ill- 
ness, defect, anxiety, discomfort), care, 
and destructiveness 
+ net outcome (expectations at terminal 
date ) 
skill (S) = initial level of preferred training and ex- 
perience 
+ net outcome 
affection (A) = initial level of preferred patterns of indi- 
vidual congeniality, of loyalty, of collec- 
tive congeniality 
+ net outcome 
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respect (R) = initial level of preferred patterns of recog- 
nition and discrimination, individual and 
collective 
+ net outcome 


rectitude (D) = initial level of preferred patterns of re- 
sponsible conduct 
+ net outcome 


Although the data required for an enjoyment model have not 
been called for in the preceding outlines, the theoretical model is 
clear: 


Enjoyment = net power indulgences used to indulge or deprive 
others in obtaining enlightenment, wealth, well- 
being, skill, affection, respect, rectitude (ap- 
praised according to preferred patterns ) 


net indulgences of each other value (enlighten- 
ment, etc.) used to indulge or deprive other 
participants in obtaining other values (ap- 
praised according to preferred patterns ) 


Assuming that the comprehensive value model can be applied 
to a national context, it becomes possible to characterize the 
relative significance of accumulation or enjoyment for each value, 
and the significance of each value for every other. Input-output 
analysis among the sectors will reveal the ratios of interchange 
among them. The shaping of each value calls for inputs from 
other value sectors which typically are costs that take the form of 
outputs to all other value sectors; and the enjoyment of each 
value also calls for outputs to all other sectors. 

According to the maximization postulate, the allocation of val- 
ues is carried on in ways that are expected to achieve or maintain 
net value indulgences. Let us assume that the relevant perspec- 
tives of demand and expectation can be measured by such rela- 
tively direct procedures as interviewing. It is therefore possible to 
examine the allocation of values to discover the degree to which 
the aggregate pattern realizes net expectations or, on account of 
error or chance, deviates from them. 

If the allocation does, in fact, conform to the pattern sought, it 
may be static or dynamic. In the former case, the expected net 
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advantage calls for no structural changes in the system. In the 
latter case, structural changes are required. Since we are con- 
cerned with value accumulation and institutional development, 
the preferred models are likely to be dynamic and to call for 
structural changes of demand and expectation. 

Whenseventsscontornrte y staeemmode|, 

ir, since no change is expected to 
yield a net advantage. The situation is parallel to the indifference 
model employed in describing situations in which economic 
change is perceived as culminating in no net advantage. 

We have a national context in view in the present discussion 
but have given little explicit attention to the interaction between 
one nation and its neighbors. Qala plpecontextual, 
aualysinn, iene Similarly, it is pertinent to describe the 
balance of interaction between a subnational community and its 


environment. 











Value units 


If the inclusive model is to be related to concrete events, 
appropriate value units must be devised and applied. The funda- 
mental units must be formulated in terms that refer to the ele- 
mentary components of an interaction. Two categories of elemen- 
tary components are patterned in every such interplay: gdae® 

) of each participant 
and thtumemssmisjectivemememts. A scientific observer can obtain 
direct access only to his own subjectivities. He can, however, 
make inferences about the subjective events of others by examin- 
ing non-subjective patterns. If we call the non-subjective patterns 
the mass and energy events that can be indexed by physio- 
chemical measures, attention can be focused on somatic happen- 
ings in the body, on body movement, and on any implicated 
resource features of the environment. 

An interaction is any sequence of events among participants in 
a social process whose relationship to value outcomes can be 
conveniently characterized. Such a sequence, we have indicated, 
can be described as a pattern of subjectivities, of somatic events, 
of body movements, and of resource changes. 
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he distinctive mark of communication 
is the use of signs, which are somatic events, body movements, or 
resources that are specialized mediators between the subjectivi- 
ties of participants. The collaborative dimension of an act is 
composed of non-sign events. As indicated in the definition of an 
interaction, communication and collaboration are implicated in 
every act, though in varying degree. To say that a sign mediates 
is to underline the point that in addition to physiochemical di- 
mensions, to which it refers, its referents are the interpretations 
by those who initiate a sign sequence or are exposed to signs. 

Since value events are defined as interactions, they can in 
principle be designated by the use of three kinds of elementary 
units which can be combined into patterns of any degree of 
complexity. i ; s. The 
interactions specialized to any value can fe described during any 
period as frequencies of symbol references, of signs, and of re- 
source changes appropriate to the value. 

A powermni; must be a fundamental unit of support (non-sup- 
port) in a decision. If a distinctive term for the unit is desired, we 
may borrow the word “ete” from conventional usage. Recall that 
the universe of decision events during a time interval may be a 
peaceful election or a battle. The number of votes is the number 
of decisions and decision-makers. The unit of support is partially 
defined as a symbol reference indicating who is supporting 
(non-supporting) in the context. In addition to the directional 
reference, a vote has an intensity dimension. In a free election, 
the intensity of a vote can be described according to the hours 
spent in seeking to influence the outcome, and the resources 
devoted to this objective. (Resources can be summarized accord- 
ing to the voter's proportion of all the resources mobilized in the 
election.) In a battle, the direction may be articulated (“Long 
live the King!”); intensities include the man-hours and resources 
committed (a proportion of all the man-hours and resources 
mobilized for the struggle). Not all decisions become issues, and 
observers may discover that the culminating events are spread 
over time rather than bunched in an election or battle. These 
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culminating events must be located perae the alignment of votes 
can be identified and measured. 


Te ee ici , as well as in 
the expectations in regard © whe character of the commitment 
events themselves (whether the ballots of a civil arena or the 
victories or defeats of a military arena). 






with a degree of 
intensity that is describable by the time and resources involved in 
pre-outcome activities. The scientific observer must identify the 
culminating events, noting the total flow of relevant communica- 
tions and the number of participants. As implied above, he must 
also describe pre-outcome hours and resources. Although there is 
no agreement on a basic unit of enlightenment, communication 
content is often described in terms of statements, or of signs 
(information bits). It may be useful to generalize the term “vote” 
and to define the fundamental unit of enlightenment as the en- 
lightenment vote, meaning an act of disclosure (or non-disclo- 
sure ) of information. 

A wealth unit \ or Vote) ds. 2. claim OVer TesQumees, whose intens- 
ity can be described according to the time and resources involved 
in pre-outcome and outcome activities. The scientific observer of 
the social process must identify the culminating events, taking 
account of the transfer of claims, the number of participants, the 
pre-outcome hours and resources involved, and the resources 
referred to by the claims at the outcome phase. When partici- 
pants in the outcome phase calculate the net advantage of trans- 
ferring their claim in return for a claim to a common medium of 
exchange (money), a pricing institution is involved. If the partic- 
ipants calculate claims in kind, barter is used. When a claim is 
transferred without an explicitly negotiated agreement to receive 
an equivalent, though with the expectation of sooner or later 
obtaining an equivalent in accord with customary expectations, 
we speak of reciprocity. Mutuality is a relationship in which the 
transfer of a claim is unreflective, and hence not accompanied by 
expectations of obtaining any explicit equivalent; however, the 
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implicit expectation is that the claim of mutuality will continue 


indefinitely. 






Oo 5 
itation or destruction of such 
opportunity. The claim can be described as a communication 
(explicit, implicit ) whose intensity can be gauged by the pre-out- 
come and outcome time and resources involved. The scientific 
observer of the social process must identify the culminating 
events of realized or damaged opportunity and the number of 
participants. Some interactions can be located as episodes that 
are rather narrowly delimited in time and space, such as giving or 
receiving life (birth) or a mortal blow. Some outcome events are 
spread through time and may be described according to the units 
of time during which they continue and the magnitude and 
character of the resource involved (a mental or physical defect, 
_ for example). 

A skill unit (or vote) is a claim of opportunity to acquire or 
exercise proficiency. The scientific observer must identify the 


culminating events, the numbers involved, thestinadesounees 
inplettednaiapmeaouteomiamneouteomenphases. Proficiency is the 


arrangement of component elements in an operation. The ter- 
minal event that calls for skill may be a value other than skill, as 
in proficiencies connected with obtaining political and other re- 
sults. If the outcome event is an arrangement of elements as an 
exercise for its own sake, the skill is aesthetic, as in the case of 
“pure music” rather than military band music, where effects are 
disciplined by the impact sought on soldiers and civilians. 

Ana i 
|ovemonaleyalixies The scientific observer must identify the out- 
comes, the number of participants, and the time and resources 
involved at pre-outcome phases. 

The respect unit (or vote) is a claim to opportunity for recog- 
nition. The scientific observer must identify thoggtamnnenerents, 
the 

The rectitude unit (or vote) is a claim of opportunity te act 
responsibly. The scientific observer must identify the outcome 
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events, the participants, the time and the resources employed. 

The foregoing analysis outlines the possibility of devising value 
units by the use of composite indices that relate to communica- 
tion (or communication equivalents) in selected time intervals. 
The operational indices are the scientific observer's bases of infer- 
ence about the direction and intensity of demands (claims) 
made by participants at the outcome phase of interaction. The 
scientific observer takes responsibility for identifying the aggre- 
gate flow of outcome events during chosen periods and catego- 
rizes them according to the values available for transfer and the 
number of participants involved. An available value is indexed 
according to the message content of communication (or commu- 
nication equivalents): “I vote . . .” (power). A value unit is a 
participant’s direction of commitment; this too, is indexed by 
message content: “I vote for or against; I don’t vote.” The inten- 
sity dimension of a value unit is indexed by the participant's 
proportion of all the resources mobilized in the context at pre- 
outcome and outcome phases and by his proportion of activity in 
symbol and sign manipulation during the pre-outcome phase. 

Indices are adapted to the shaping or sharing roles performed 
by the participants described, since every participant functions to 
some extent both as a shaper and sharer of every value. Partici- 
pants act as individual personalities or as members of organized 
and unorganized collectivities. 


Value-shaping and value-sharing roles, with some examples: 


Power-shapers = officials, leaders 

Power-sharers = participants in a domain 

Enlightenment-shapers = reporters, researchers, forecasters, 
storers (librarians, etc.) 

Enlightenment-sharers =Jearners (of accumulated knowl- 
edge), viewers, readers, or listeners 

- to news 

Wealth-shapers = producers (controllers of production 
factors ) 

Wealth-sharers = income receivers, consumers 

Well-being-shapers = caretakers, therapists, preventers, 


destroyers 
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Well-being-sharers = experiencers of safety, health, and 
comfort 
Skill-shapers = practitioners (levels of training and 


experience, of performance), ap- 
prentices, masters (trainers ) 


Skill-sharers = evaluators (critics, connoisseurs ) 

Affection-shapers = projectors of affection (friends, par- 
ents, loyalty models) 

Affection-sharers = experiencers of love and loyalty (of 
indifference, dislike ) 

Respect-shapers = formulators of respect standards and 
appliers (etiquette models ) 

Respect-sharers = recipients of recognition (or dis- 
crimination ) 

Rectitude-shapers = formulators and appliers of religi- 
ous and ethical standards of re- 
sponsibility 

Rectitude-sharers = recipients of evaluation 


If we examine the value distribution at any cross-section in 
time, the participants in any social context can be classified by 
each value, or in terms of all values, as elite, mid-elite, rank and 
file, or in any convenient number of classes (or castes ). 


Institutions: Sub-outcomes (prescription, intelligence, promotion, 
invocation, application, appraisal, termination ) 


The value map of social process, though providing a contextual 
guide for the examination of any matrix of interaction, must be 
brought into close relationship to the institutional patterns cur- 
rent in any particular situation. This can be accomplished by 
successive bre@akae amental pre-outcome, o 






. It is, for example, useful to describe the various 
culminations as components of a pattern whose interrelationships 
are viewed as a system. Some collective movements may pass 
through every conceivable outcome phase in any imaginable se- 
quence; many collective operations, however, are focused around 
a single phase. 

We begin with prescription (chiefly because of its obvious 
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importance ). To establish a prescription is to formulate expecta- 
tions about a general norm of conduct. Every prescription is 
analyzable into three components: norms, contingencies, sanc- 
tions. The norms refer to the required standard, contingencies to 
the circumstances in which the norm is appropriate, and sanc- 
tions to the indulgencies or deprivations expected to achieve and 
maintain conformity. Prescriptions are sometimes “issues” that 
are explicitly resolved by a specialized formal structure (e.g., 
legislatures), or they are “non-issues” whose crystallization is 
dispersed (e.g., changing customs about family formation) and 
typically must be discovered by specialized research. We define 
prescription to include more than words; it is necessary to dem- 
onstrate a minimum frequency of conformity in appropriate situ- 
ations. Since programs of development involve new prescriptions, 
it is important to identify the time when articulated prescriptions 
become effective prescriptions. Prescriptions define the role of 
any organized policy institutions specialized to the value in ques- 
tion. Constitutive prescriptions make explicit how the policy 
structures are set up and operated. Supervisory prescriptions 
cover private controversies regarding the value which are re- 
ferred to policy-makers for settlement. These prescriptions indi- 
cate how the controversies are to be brought to the attention of 
the judges or arbitrators and how they are to be disposed of. 
Regulatory standards deal with activities that are left to private 
participants, yet may require intervention by the policy-makers 
concerned with the value in question if conformity to collective 
norms is to be maintained. Enterprisory prescriptions, though 
perceived as distinct from the constitutive process, are adminis- 
tered by structures that act for all the participants in the value 
process involved. Corrective prescriptions, strictly defined, do not 
cover all sanctions (although it is often convenient to consider all 
sanctions together ). Corrective measures refer to individuals who 
require personality reconstruction or permanent exclusion from 
full participation in the value process. During the transitional 
phases of development, rigid personalities may require special 
methods of re-education or control. In folk or peasant societies, as 
well as in civilizations, corrective measures are used to cope with 
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the young, the defective, the chronic offender, and related chal- 
lengers of the established order. 

By public order of a nation we mean the pattern of value 
distribution and of basic institutions which need to be protected 
by the use of power, if necessary. Power relations involve the 
expectation that decisions, if defied, will be enforceable against 
defiers by extreme value deprivations. It is also assumed in the 
context that defiance rarely, if ever, achieves the level of civil 
war. The civic order of a nation is the protection of basic value 
and institutional patterns by the use of relatively mild, rather than 
severe, sanctions. The scientific observer must take responsibility 
for specifying the context the prescriptions he classifies as inclu- 
sive of the nation and as involving severe or mild deprivations. 

It is pertinent to bear in mind the distinction between func- 
tional and conventional categories in the study of public and 
civic order. From the conventional point of view, legislative stat- 
utes are commonly assumed to be part of the public order. Re- 
search may, however, show that some of them belong to the civic 
order (functionally defined). Many statutes are not expected to 
be, and are not, enforced; many others involve only mild depriva- 
tional sanctions against offenders. Note also that from the conven- 
tional point of view many ecclesiastical, business, and other pre- 
scriptions are not part of the national system of statutes. They are 
perceived as part of the civic order. Research may nevertheless 
demonstrate that some of these prescriptions have important 
value consequences throughout the nation and that they are 
enforced against nonconformers by severe sanctions. Hence, in 
the functional sense, they belong to the public order. The scien- 
tific observer must take responsibility for specifying the minimum 
level of value consequences in the community which are impor- 
tant, and the meaning of severity. Since the aim of contextual 
analysis is to exhibit the full richness of interaction in a social 
process, it is far less helpful to draw lines in a continuing grada- 
tion of events than to make sure that the entire gradation is 
covered. The gradation from public through civic order poses 
problems of great relevance to development policies, since a 
major strategic question is when to proceed on a nationwide or a 
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smaller territorial or pluralistic program, and when to employ 
severe or mild sanctioning measures. 

It is also useful to employ concepts of public and civic order 
within other than national social contexts. The public order of a 
business, for example, includes patterns which are supported 
against deviants by sanctions that, within the business setting, are 
severe rather than mild. If all interactions in the social process are 
included within the power process, the society would be entirely 
politicized. 

For convenience, the following comments will often refer to 
conventionally perceived institutions. It is, however, to be under- 
stood that functional findings must ultimately be obtained to 
locate their true significance. 

Enlightenment prescriptions that refer to the constitutive 
structure of policy formulate the norms concerning who, using 
what base values, for what objectives, in what manner, is author- 
ized to make what policy choices. In societies where mass media 
exist, the main policy-makers are a blend of government and 
private organizations and individuals. Hence, some constitutive 
policies are also part of the power process. Supervisory prescrip- 
tions provide guidance for policy-makers, such as those who are 
asked to settle the complaints of two newspapers or television 
stations concerning violations of an agreement about the reten- 
tion or dissemination of information. The regulatory prescriptions 
of a private code of broadcasters may set standards which author- 
ize action by the administrators of the private code. Enterprisory 
prescriptions cover the scope of the activities undertaken by a 
joint agency of research, storage, or dissemination. Corrective 
prescriptions deal with the enforcement measures at the disposal 
of policy-makers. 

Prescriptions in regard to the constitutive processes of wealth 
may depend considerably on agreements made in a market that is 
largely free of government control. The supervisory code may 
provide for mediation, arbitration, or private adjuciation of con- 
troversies arising under formal or informal codes. Regulatory 
prescriptions may authorize trade associations to step in to alter 
practices that violate the code. Enterprisory activities, such as a 
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co-operative purchasing organization, may be run according to a 
prescriptive code. Corrective prescriptions cover various enforce- 
ment instruments at the disposal of policy-makers, 

The code of well-being prescriptions contains constitutive ar- 
rangements concerning policy-makers, such as who is authorized 
to define disease or defect. The supervisory code prescribes for 
the handling of disagreements, including those referred to health 
associations for settlement. (Also there are regulatory, enterpri- 
sory, and corrective prescriptions. ) 

Skill prescriptions that set forth the constitutive code cover 
such questions as who is authorized to set standards of excellence 
for occupational, professional, and artistic operations. Affection 
prescriptions that deal with constitutive relations prescribe who 
is authorized to formulate norms of love and loyalty. Respect 
prescriptions relating to constitutive matters indicate who can 
legitimately formulate norms of recognition (or discrimination). 
Rectitude prescriptions of the constitutive code specify the pol- 
icy-makers who may prescribe norms of responsible behavior 
(religious, ethical). Skill, affection, respect, and rectitude codes 
also include supervisory regulatory, enterprisory, and corrective 
standards. 

Although the outcome events specialized to prescription have 
been considered first, they are preceded by intelligence and pro- 
motional outcomes in a typical social movement. Intelligence 
outcomes that relate to power are decisions to disseminate or 
withhold information of possible concern to public policy (e.g., to 
release a report on official planning or to defer publication). 
Intelligence outcomes, when specialized to enlightenment activi- 
ties, pertain to policies regarding the acquisition and dissemina- 
tion of knowledge. Included is the choice of information about 
news, research, and forecasting operations at home and abroad. 
Intelligence outcomes, when related to wealth, include choices to 
publish or withhold information about economic trends, condi- 
tions, projections, goals, and objectives. Similarly, intelligence 
choices pertaining to other values concern information about the 
appropriate trends, conditions, projections, goals, and objectives 
(skill, affection, respect, rectitude). 
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Promotional outcomes, if specialized to power, are decisions to 
advocate or refrain from advocating public policies. Thus, gov- 
ernments sometimes forbid themselves to engage in specific prop- 
aganda campaigns, or decide to co-operate in them. Enlighten- 
ment promotions are commitments to advocate (or abstain from 
advocating ) specific news, research, storage, and related opera- 
tions. The type of promotion particularized to other values is 
fairly clear. 

Power invocations are decisions that provisionally characterize 
concrete cases in prescriptive terms (as when a police officer 
alleges a violation or a grand jury returns an indictment). Parallel 
operations occur in other value institutions. 

Power applications are decisions that finally characterize con- 
crete cases in terms of prescriptions. The decisions of most ad- 
ministrative organs are covered. Other institutions engage in par- 
allel activities. 

Power appraisals are decisions in which official activities are 
characterized according to their effectiveness in the implementa- 
tion of policy objectives. Legislative committees, for example, 
may vote to censor officials for failure or inefficiency. 

The terminating outcome in the power process is a decision to 
end a prescription and to deal with the expectations raised dur- 
ing the period when the prescription was in effect. Development 
programs typically entail the obsolescence and final termination 
of older norms. Compensation or failure to compensate affects the 
smoothness of transition. Whole areas of human interaction, pre- 
viously subject to customary claims, are forcibly moved by the 
state into zones of negotiated agreement. The transformation 
“from status to contract,” in Sir Henry Maine’s phrase, does not 
necessarily provide compensation, for example, to the holders of 
previous claims to the use of communal lands. The termination 
function, like appraisal, is performed in all value institutions. 


Institutions: Interaction situations (arenas, etc.) 

In fitting generalized value maps to institutional detail, atten- 
tion must go to interaction situations where the boundaries of any 
social context are, in fact, defined. The nation’s arena of power is 
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the locus of interaction among nation members. For convenience 
it is conventionally delimited by boundaries. There are many 
lesser arenas in which participants recognize that power is a 
dominant value. Many of these situations are explicitly organized 
as part of governmental, political party, or pressure group struc- 
tures. 

Political parties and pressure groups are among the distinctive 
structures evolved by modern, large-scale popular governments. 
A political party is organized to obtain votes in elections by 
presenting both candidates and an inclusive platform of issues. A 
pressure group focuses on particular issues; in elections it may or 
may not try to obtain votes in its own name. In a functional sense, 
it may be noted, some conventionally labeled parties are pressure 
groups (the Prohibition party in the United States, for example ). 
Recent totalitarian movements have partially incorporated the 
practices of popular governments, such as elections and political 
parties. Because authority and control are monopolized by a 
single organization, the Nazi, Fascist, and Communist “parties” 
are not true parties. They may be called “political orders”; and 
power-seeking groups which coercively pursue specific outcomes 
are “gangs.” 

Organized arenas are territorially centralized or decentralized 
(with many intermediate steps between the most and the least 
inclusive units). At any territorial level policy organizations are 
concentrated or deconcentrated, depending on the number of 
co-ordinate organs involved. In the United States body politic, 
for instance, the legislative, executive, and judicial branches are 
independent; in a system of formal and effective kingship, the 
monarchy exercises concentrated authority at the top. At any 
territorial level organizations may be monopolistic or pluralistic. 
We speak of a national society as highly governmentalized when 
interactions are formally and effectively monopolized by govern- 
ment (relative to the role of private organizations ). The degree to 
which individual activities are regimented or individualized is 
also to be noted, whether the regimentation is by governmental 
or pluralistic associations. 

We underline the point that an organization is to be understood 
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as a pattern of situations which are interconnected by communi- 
cative and collaborative activity. An official agency exists 
(whether official for power or some other value) when a stable 
routine of formal and informal messages reaches the attention of 
officials (and other significant participants ), and when messages 
are interpreted by common criteria. The message flow must be 
managed in a way that permits the overt collaborative operations 
of the organization to be stabilized. The personnel, equipment, 
and other facilities of the total enterprise are assembled, proc- 
essed, and released as a stream of outputs. Each situational com- 
ponent of an organization is appropriately structured when it 
mobilizes the value expectations, demands, and identifications 
which are necessary to lead the participants in the situation to 
expect to be better off by performing the operations required 
than by failing to do so, or by acting inefficiently. 


Value institutions: Myth (doctrine, formula, miranda) 


The participants in every social process act in the frame of 
reference of the myth. The subjective events of individuals 
(perspectives) can be classified according to the symbols of 
identity (I, we, you, they), of demand (value preference or 
volition), and of expectation (matter-of-fact reference to past, 
present, and future events). The myth is the pattern of stable 
perspectives among the members of a collectivity. The myth 
clarifies goal, provides a historical panorama of trend, formulates 
assumptions about conditioning factors, projects the future 
course of events, and fosters the invention and evaluation of 
policy. 

A myth comprises doctrinal statements (the high-level abstrac- 
tions or philosophy), statements of the formula (prescriptions of 
public and civic order), and miranda (popular versions of past, 
present, and future ). In isolated folk societies the myth is unchal- 
lenged. Attempts at development are likely to introduce a novel 
set of conflict experiences in which the traditional myth becomes 
the ideology of the established order (or one section of the elite), 
while new perspectives become a counterideology propagated by 
some members of the elite (or non-elite). 
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For comparative purposes it is essential to describe the intens- 
ity with which myths, and myth components, are held by repre- 
sentative participants in a social context. (Methods of varying 
depth are available.) In complex societies it is not difficult to 
distinguish somewhat distinctive value myths from one another. 
Among the current myths of power are liberal democracy, totali- 
tarianism, racism. The principal enlightenment myth presents a 
scientific view of man and nature, and a demand for freedom of 
information. Among the ideologies of wealth are private capital- 
ism, socialism, and consumers’ co-operation. Well-being myths 
differ in their degree of reliance on scientific methods of inquiry 
and on the inclusion or exclusion of subjective events as sig- 
nificant factors in disease. Skill myths glorify various forms of 
excellence as ends in themselves (“art for art’s sake”), or as indis- 
pensable contributors to other social outcomes. Affection myths 
magnify the importance of love and loyalty in individual and group 
relations, often seeking to direct love along the conventional 
channels provided by the established patterns of sex and family 
relations. Respect myths characteristically glorify individual 
human beings and meritorious achievement or claim recognition 
for racial or other castes. Rectitude myths include the many 
religious and ethical systems of the globe. 

In folk societies the differentiations of myth may be lacking, or 
require subtle observation. 


Institutions: Strategies 


The level of development of any society is directly reflected in 
the strategies in use for manipulating the base values of the 
community. These strategies can be variously classified to high- 
light distinctive operations. There is, for example, the distinction 
between assembling and processing. The objective of strategies 
specialized to assembling is to bring together the personnel and 
facilities essential to complete the preparation of impacts at the 
outcome phase. In an industrialized society, where popular gov- 
ernment prevails, the exercise of influence on decision calls for 
the establishment of a party or pressure group organization 
tooled to manage campaigns. Enlightenment operations need 
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personnel and equipment if they are to engage in gathering and 
dissemination of news and in other functions appropriate to the 
obtaining and circulation of knowledge. Production activities re- 
quire the assembling of units of personnel and facilities capable 
of manufacturing or otherwise processing commodities for the 
market. Parallel operations are required in connection with all the 
other values, as suggested by referring to hospitals and well- 
being, schools and skill, family formation and affection, ecclesias- 
tical organization and rectitude. 

Strategies can be classified according to the degree to which 
reliance is put on communication and collaboration. More pre- 
cisely, the distinction is according to the relative position of 
elements (symbols or signs, resources). When power is used, we 
commonly refer to diplomacy and propaganda, or to economic 
and military instruments. (Diplomacy is elite to elite negotiation; 
propaganda is elite to rank and file communication.) Enlighten- 
ment includes scientific and informative statements; such state- 
ments can be used for influencing purposes as part of diplomacy 
or of a general program of enlightenment. Resources specialized 
to research or dissemination can be employed productively (or 
destructively ). Wealth instruments include the statements, spe- 
cialized to production and consumption, which enter into nego- 
tiation and advertising. Economic means also comprise the goods 
withheld in boycott of or supplied for weapon manufacture. 
Well-being instruments are statements from elite to elite or are 
public communications about safety, health, and comfort. Also 
included are specialized physical resources (infectious agents, 
etc.) and facilities relating to health. Parallel distinctions apply to 
skill, affection, respect, and rectitude. 

A fundamental dimension of strategy is the management of 
indulgences and deprivations (positive gains, avoided losses; 
losses, blocked gains). The most complex problems in this 
connection appear when the base values manipulated by the 
strategist are not perceived in the same terms by the targets of 
influence. The trading beads of the early explorers and adventur- 
ers were viewed as worthless by the explorers but not by the 
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targets of negotiation, until they gained more enlightenment about 
the larger world. 

Another important dimension of strategy is along the contin- 
uum of persuasion and coercion. In the former case, the partici- 
pants have several choices which they regard as yielding favor- 
able results; in the latter, some participants have few if any 
options, and all are perceived as severely deprivational. 

We distinguish further between strategies of isolation and joint 
action (in general, strategies of coalition). In this connection, we 
comment on the aggregate pattern formed by the flow of stra- 
tegic activity in an arena, or in any other situation. If a single 
participant were to exercise a predominant role over the others, 
the pattern would be unipolar. Other combinations are bi-, tri-, 
pluri-, and multipolar; and each seems to exhibit somewhat dis- 
tinctive features. 


Innovation, diffusion, and restriction 


The social process of any nation is in perpetual interaction, 
whether casual or intensive, with other nations. Viewed in the 
global setting, institutional patterns identifiable during a given 
period can be classified as innovations or as instances of the 
diffusion or restriction of previous patterns. A comprehensive 
model of social process must point to the relations that account 
for the occurrence of these three responses. The maximization 
postulate is a guide to the formation of realistic hypotheses, since 
it suggests that innovation, for instance, occurs when alternative 
responses are expected to yield not disadvantages, hence the 
search for new patterns is favorably viewed. In modern industrial 
societies, the deliberate pursuit of innovation is a built-in charac- 
teristic. It is exhibited in the pursuit of new political tactics, new 
scientific and scholarly knowledge, new commodities and modes 
of production, new means of diagnosis and therapy, novel forms 
of skilled expression, novel experiences of love, novel modes of 
fashionable distinction, novel experiences of responsibility. A the- 
oretical model of an extremely static society emphasizes the se- 
verity of the sanctions imposed on deviation from established 
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norms. The entire web of institutional practice is comprehended 
within the public order of such a society. To adopt a novel 
pattern is to perform an act whose significance can be faintly 
communicated to a modern man by characterizing it as an act of 
treason, of sacrilege, of immorality; it is shameful, villainous, 
stupid, disloyal. The adjectives that evoke some sense of what is 
involved come from the sectors of power and rectitude, as a rule, 
with some embellishment from other components (such as re- 
spect—“shameful,” _enlightenment—“stupid,” _affection—“dis- 
loyal”). In the static model, personalities are so deeply molded 
by socialization that the punitive superego may actually impose 
self-destruction on the violator of the common norm. The special- 
ists on the transempirical forces that are perceived as determining 
the fate of the community are beneficiaries of the sacred myth; 
they are often the power elite, superior to chiefs and specialists 
on such limited forces as those connected with individual worries 
about love, disease, or craftsmanship. . 

The theoretical model of a wholly static society (of the savage 
“caked with custom”) is in varying degree inapplicable to the 
facts of folk and peasant society. After all, innovations did occur 
in folk societies and did spread from one society to another. In 
principle, there is nothing new about the spread of modern sci- 
ence, technology, and its accompanying patterns; distinctiveness 
resides in speed and depth of change. 

If our theoretical models are to be disciplined by the results of 
prediction, it is desirable to map the zones of culture distribution 
throughout the globe, with particular attention to the lines that 
dele equality of access to competing insta patterns. 


or the subcenters ee Europe and North America. The same 


observation applies to associated institutional patterns, such as 
“socialism” from the Soviet Union and “capitalism” from the 
Western powers. Social scientists have scarcely begun to chart 
the “zones of equi-deprivation,” the localities where available 
patterns are perceived as affording net disadvantages. 
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In this connection, insufficient scientific attention has been 
given to the latent (the repressed and suppressed) rebelliousness 
of primitive and peasant societies against their cultures. The 
potential intensity of these responses is suggested by the alacrity 
with which features of the universalizing pattern of scientific 
technology are partially incorporated in many areas. The image 
of the self as faintly ridiculous (“naked” savage; “quaint” cos- 
tumes) and also as more than a little unenlightened is probably 
much more general among underdeveloped peoples than is 
usually assumed. The static model of society may underplay the 
intensity of the unacknowledged internal conflicts generated by 
the deprivations of curiosity (enlightenment) which are insepa- 
rable from small group living. As latent tendencies are stirred, 
many defensive mechanisms of the individual psychic system 
come into action (boredom, for example). 


The value-institution model 


The preceding discussion has suggested how to adapt the 
highly generalized social process model to the finer details of a 


social context. Thepfigit@it@atiterthesspcialeprocessithensceiie 
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We suggest that the conception of development as growth, if 
somewhat reformulated, is a satisfactory model of the process. 
The conception must be generalized beyond one value (wealth) 
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In order to remove the ambigui- 
ties of a model that is exclusively stated in value terms, it is 
important to complete the preference map in institutional terms. 
As indicated above, our recommended ici 

furthermore, we stipulated some of 
the principal institutional features of such a model. It is only 
when a value-institution pattern is clarified that it becomes possi- 
ble to pinpoint the predispositions and the resource capabilities 
that are required to achieve the goal. 

The theory of definite stages of value accumulation and institu- 
tional development is misleading and ought to be dropped. The 
idea of “self-sustaining” growth is serviceable only if it is under- 
stood to mean that the preferred model, once established, can 
perpetuate itself as a system of public and civic order. Goaksmamem 
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Although it is theoretically possible to quantify. the dimensions 
of a preferred system of public and civic order, the data required 
for such a model, or for approximating toward it, are not pres- 
ently available. No doubt it will be possible to move toward 
inclusive quantification by a series of partial models, adapted to 
the contours of specific nations and national groups. 

A partial model of power outcomes, for instance, can be de- 
vised to summarize the interdependencies among sub-outcomes 
within the nation at any level. Such a theoretical image must be 
able to predict how any flow of decision outcomes (intelligence 
decisions, for instance) will influence (and be influenced by) all 
other decisions. If worked out in detail, it ought to be possible to 
predict changes in decision outcomes related to the process of 
development itself. 

The predictive role of a model that refers strictly to outcomes is 
less satisfactory than a model that includes more features of the 
social context. Suppose we enlarge the model to cover changes in 
the number of participants in the decision process. If the voting 
population increases, the demand to modernize may become 
more urgent. 

The image can be further refined by including information 
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about the predispositions of newcomers into the arena. Survey 
research may show that the younger generation at all levels is 
pro-modernization. 


iegy The model may allow for enlargements of 
the franchise for increased funds at the disposal of modernizing 
parties, or for new political propaganda methods. 

Each of these categories of the power process can be dealt with 
in great detail. To choose a single example: the perspectives of 
power participants can be described in ways that disclose the 
direction and intensity of their support for, or rejection of, estab- 
lished myths. Distinctions can be drawn between perspectives 
relevant to doctrine, formula, and miranda. The model may in- 
clude stipulations about the routines of influence, indicating 
which changes in doctrine, for instance, bring about changes in 
formula and miranda. Or—to choose another example of elabora- 
tion—power structures can be dealt with in detail. Perhaps any 
shift from centralization to decentralization will immediately pre- 
cipitate movement in the opposite direction or changes from 
concentration to deconcentration. 

In the formation of explanatory theories of development, it is 
important to give prominence to the role of significant partici- 
pants (communities, classes, interests, personalities ). The present 
discussion, of course, gives prominence to national communities. 
However, the model can be extended to cover any territorially 
oriented group (transnational, national, subnational). A key sci- 
entific question is how nations function as factors in development; 
and this calls for the identification and assessment of factor com- 
binations that characterize a nation’s potential. 

Since the response to be explained is acceptance or rejection of 
changes which are partially modeled in other nations, predisposi- 
tions in regard to such changes are pertinent factors. There is the 
delicate problem of matching readiness to perceive with the 
presented configuration. In extreme cases of cultural discrepancy, 
novel patterns are seen as confusion, not as a pattern. An image of 
the self as a past beneficiary of change—as in the Japanese 
case—is a favorably disposing propensity. Estimates of past expe- 
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rience with innovation operate as significant selective elements in 
the present. The application of the total model to dynamic situa- 
tions can be expected to bring out the distinctive combination of 
pertinent factors. 

We are concerned with class interactions as they relate to 
development. The term “class,” it will be realized, refers to the 
upper, middle, or lower position of individuals in reference to one 
or all values. The class structure of any stable community is a set 
of social environments that affect the predispositions of each 
member. At any given moment the significant question is whether 
and to what extent the active elite perceives itself as threatened 
from within, or without, by novel patterns. If indigneous elites 
have been subordinated by foreign empires (though permitted to 
continue ), their predispositions are deeply affected by the strate- 
gies of the imperial rule to which they are subject. If modernizing 
patterns have been partially incorporated by the indigenous 
elites, it is probable that a split will eventually occur, in which 
dissenting elements break away from accommodation with the 
colonial master and join a coalition of middle- and lower-class 
elements who strive to secede from the empire and achieve inde- 
pendent statehood. Since Japan, Turkey, and Thailand were not 
formally colonialized, their evolution diverges from that of India, 
Pakistan, Burma, or much of Africa. The generalization that ap- 
pears to account for the pecularities of “innovation from above’ is 
the principle of minimum power loss or risk, which means that 
political elites seek to make as few changes in power as they 
expect to be able to get away with. 

In addition to the role of communities and classes, it is relevant 
to examine interest groups, that is, groups that are less inclusive 
than the former categories (of community and class) or cut 
across them. Every value, value phase, and institution can pro- 
vide an experience of identity, demand, and expectation that 
functions as in interest factor in relation to growth. In some 
feudal societies the “lead” as against the “lag” role is taken by 
military specialists when they see traditional weapons and tactics 
collapse before the products and strategy of industry. Crucial 
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initiatives may germinate in the minds of top officials or diplo- 
mats who see the handwriting on the wall; or initiatives may 
originate with traders and go-betweens who recognize how to 
exploit novelty for gain. A new class of scholars may appear in 
connection with translation, journalism, teaching, and eventually 
research. Contrasting roles may be played by intellectuals of skill 
and of enlightenment. A skill specialist is prone to act like Pye’s 
civil servants in Burma who hold tenaciously in postindepend- 
ence years to a laboriously acquired set of operations which they 
used to obtain such personal objectives as economic security, 
respect, and shreds of power. An enlightenment-oriented intellec- 
tual, on the contrary, is concerned with an inclusive version of 
man and nature which is at once innovative and realistic, medita- 
tive yet compatible with active participation in life. (Interests 
can be conveniently classed according to value-institution cate- 
gory.) Collective roles furnish us with many clues to the dynam- 
ics of growth. It is, nevertheless, important to look at human 
beings as whole personalities and to explore the significance of 
their interplay in growth process. Personalities differ from one 
another in value orientation, in balance of conscious and uncon- 
scious components, and in reliance on mechanisms of integration. 
Scientific interest has been brought to bear on these factors by 
McClelland’s emphasis on the demand for achievement, Hagen’s 
analysis of the deeper motivations and mechanisms of enterpris- 
ers, and Lerner’s evidence of the place of empathy in enabling 
individuals to entertain a wide and rather accurate image of the 
perspectives of other human beings. 

In commenting on subjective events, we mentioned images 
(which refer to particular events) and moods (which are suffuse 
experience—euphoria, depression, and so on). As acts move 
from unconscious levels to conscious awareness and expression, 
the psychic systems of individuals and groups appear to maintain 
characteristic patterns of equilibrium. These patterns are often 
described in terms of “temperament” and provide relatively sta- 
ble subjective features of culture. The moods are classifiable 
according to the values that are indulged or deprived if the acts 
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are permitted to run to completion (e.g., imperiousness, intellec- 
tual curiosity, acquisitiveness, anxiety, aesthetic absorption, love, 
pride, righteousness ). 

When act systems conflict with one another they generate a 
mood of anxiety (negative well-being); and other moods, images, 
or somatic activities are employed as defenses against anxiety. 
The mechanisms of repression and resistance operate to stabilize 
a mechanism of continued exclusion from conscious awareness. 
However, if intense conflicts are restored, these mechanisms can 
be overcome. 

Since culture transformation invariably involves personality 
reorientation, it is important to encourage intensive inquiry into 
the sequences of acceptance or rejection of novelty. Some succes- 
sions are well known: individuals in culture A, after early non- 
attention and rejection, idealize culture B, and either desert A or 
seek to revolutionize it. At a later phase of partial incorporation 
of myth and technique from B, B becomes a target of active 
rejection. Ultimately, a complex blend of elements from A and B 
becomes relatively stable and acceptable. In these several se- 
quences we distinguish between the patterns of A and B and the 
identities of the cultures involved. A often rejects B as an entity 
at the same time A is incorporating many of B’s principal institu- 
tions. 

In refining the analysis, we may consider the factor of crisis 
level, meaning that responses are affected by the intensity of 
conflict between the nation and other national or subnational 
groups and among and within classes, interest groups, and per- 
sonalities. If power elites, for instance, are in internal conflict (or 
engaged with other power classes ), coalitions may bring external 
individuals and groups into the national picture. Conflicts of 
interest may aid in weakening the hold of traditional identifica- 
tions by criss-crossing tribal, ceremonial, and related drives. 

We especially note the significance of crises in the course of 
national growth. They are characterized by changing levels of 
mood among participants in the social process and by the compe- 
tition of strategies to give direction to collective expression. 
Crises range from near-total disorganization to reaffirmation of 
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solidarity and co-operation with the emerging frame of public and 
civil order. 


Directional and lateral dimensions 


The contextual model of social process, modified to emphasize 
the problems of value accumulation and economic development, 
can be variously applied for the purpose of giving prominence to 
particular frames of reference whose significance emerges as re- 
search and policy considerations change. One advantage of the 
inclusive model is that it can be rotated or turned on its side as an 
aid to theory formation and investigation. 

By underlining the arrow of time—the directional flow of 
events, the model directs attention to the sequence of shaping and 
sharing of every value. When the value categories are applied to 
the sequence of events in any situation, it is possible to describe 
the extent to which activities are passing through the same or 
different phases at the same time. By moving back and forth 
between the directional and the lateral dimensions of process, the 
context gains intelligibility. 

The institutional categories refer to directional phases of the 
shaping and sharing model (pre-outcome, outcome, post-out- 
come). At any cross-section of time the institutional categories 
give finer visibility to the lateral sequence of events in each value 
sector. 

Because of the relative novelty of some of the distinctions 
employed, it may be clarifying to comment on the relationship 
between the value-institution model outlined here and some top- 
ics of interest as phrased in more conventional language. 

Assume, for example, that we are interested in socialization, 
the induction of newcomers into roles appropriate to a mature 
participant in a given political and civic order. All career lines are 

onceived_as interacting sequences of events; hence, the sociali- 
zation of the arant-beans as soon as he is exposed to, and 
capable of jateracting with, the social environment. The tradi- 
tional Bitar norte face-to-face relations between the target 
of socialization and all who influence him (the socializers), espe- 
cially family, school, and neighborhood members. This image is 
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inadequate to deal with the facts in a society in which mass 
media of communication supplement, or in some matters sup- 
plant, the models of conduct presented to the growing individual 
in primary relationships. Whatever and whoever influences the 
formation of predispositions in the pre-adult are components of 
the socialization process. 

Since our general model emphasizes the interactive character 
of society, it suggests that any conception of socialization is 
inadequate that deals solely with changes on the part of pre- 
adults and ignores the impact of socialization on adults. Where 
mass markets and mass communication exist, the changing per- 
spectives of the young influence the perspectives of adults, inside 
and outside the family circle. These effects can be traced in every 
value-institution sector. In developing societies it is particularly 
pertinent to inquire into, and to devise strategies for, managing 
and training and selection of personnel for common and special- 
ized roles in every institutional context, whether arenas of power 
or the situations in which affection, rectitude, wealth, or some 
other value predominates. To study socialization is to investigate 
a lateral feature of all social interaction, a feature defined by the 
presence of pre-adult participants. 

Activities relating to development are no exception to the gen- 
eralization that a specialized elite begins to emerge in connection 
with every continuing policy problem. Specialists on social devel- 
opment, especially transnational development, have come into 
existence to face the challenges and opportunities of assistance 
programs. All the usual questions arise with this new generation 
of specialists. From what sources in the society are they drawn? 
How do their predispositions influence the perspectives they 
bring to the arena of politics? What assets and liabilities (base 
values) do they start with? What strategies are they disposed to 
use in seeking to affect outcomes? What impact do they have? 
How are they modified by the situations, formal and informal, in 
which they find themselves? What is the probable future of these 
new occupations and professions? 

It will be of great interest to assess in detail the diffusion, 
restriction, and innovation process. How does the new elite of 
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developers conform to or deviate from the roles previously 
evolved by foreign investors and enterprisers, missionaries, advis- 
ors of governments, and private foundations devoted to medical, 
educational, and scientific purposes? 

Another frame of reference related to the whole process of 
development is the reciprocal impact of participati 
operations on the_assisting nations. At the outset of programs 
connected with transnational development, the effective initia- 
tive may be taken by a few, notably by small cliques of important 
political, military, and financial figures. As the policy becomes 
stabilized, more elements in the assisting country are involved, 
either by direct participation in specific programs or as opponents 
of the policy. Latent predispositions in the body politic set limits 
on which is sought to be done, and how. 


Goal models reconsidered: A power sketch 


Having come this far, it may be clarifying to consider some of 
the implications for a political model of value accumulation and 
institution development. A power model must be far more ex- 
plicit than an economic model in referring to the total society. 

1. We accept the conception of political development as a 
sequence of approximations toward a self-sustaining level of 
power accumulation. This means that when the structural charac- 
teristics of the preferred goal have been made articulate, atten- 
tion will be directed to the predispositions and capabilities in 
terms of which value accumulation can be assessed. 

2. We join with those who wish to achieve an ideology of 
progress, of commitments to wide participation in power as a 
long-run goal. A primary function of any policy model is to pro- 
vide a guide for taking sides in controversies over basic objec- 
tives. We concur in recommending the conception of human 
dignity as an overriding goal. We understand this to include 
effective (and formal) participation in the decision process. Such 
a position implies the willingness to make sacrifices of economic 
growth, if necessary to sustain progress toward popular govern- 
ment. We accept as problematic—and therefore as an appropri- 
ate topic of continuing research—the frequent assumption that 
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economic growth automatically guarantees the attainment of po- 
litical development. The motivations and instruments of control 
available to modern garrison-police states are so formidable that 
it is no foregone conclusion that they will be insufficient to per- 
petuate an oligarchical or even a caste system. 

3. An adequate model of political development emphasizes the 
importance of obtaining sufficient power to maintain national 
independence, and therefore includes effective political demands 
not only for economic developments but for growth in all the 
value-institution sectors of the body politic. 

Since effective independence is a collective demand to func- 
tion as a nation-state, it carries recognition of the necessity for 
control over the base values on which effective power depends. In 
this frame of reference it is obvious that political development 
calls for economic growth, and that lagging economic growth is at 
least a partial consequence of political underdevelopment. If the 
past decision process had been more realistic in planning for the 
future, many states would not have lagged behind states which 
eventually infringed their independence, after first attaining eco- 
nomic superiority. As we look back at the expansion of Europe, a 
fascinating question is why the elites of the European world failed 
to estimate the significance of the then present for the future. 
Equally impressive are the examples of effective acceleration 
which power elites have often been able to give to economic 
growth. For present purposes, the significance of the record is 
that it draws attention to the reality-orienting task that faces the 
decision process of every political unit in world politics and 
underlines the significance of political realism for development. 

4. Political development includes willingness and capacity to 
play a responsible role in world politics. In paragraph 2 above we 
emphasized the cruciality of power for the task of maintaining an 
independent role in the world arena. The present criterion makes 
the related point that unrestricted pursuit of power is not an 
acceptable component of the objectives of a developed national 
state. Political modernization is not to be achieved by withdrawal 
from world politics; withdrawal is not permitted. A developed 
nation-state expects, and is expected by most other members of 
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the world arena, to conform to an inclusive body of authoritative 
prescription; and this expectation implies an internal system of 
public order both willing and able to comply. 

In a political sense, every nation-state must remain somewhat 
underdeveloped so long as the arena of world politics falls short 
of inclusive public order in which transnational responsibilities 
are effectively defined in terms of human dignity. There are, of 
course, great differences among nations in the levels of responsi- 
ble participation in world affairs. Among contemporary states, no 
one doubts that Great Britain sustains a relatively high level. On 
the other hand, the states of the Soviet bloc that have depended 
on the Kremlin are only beginning to move toward a sufficient 
breadth of contact with other states to gain the cumulative expe- 
rience and discipline needed for full acceptance as internation- 
ally responsible. 

The following indices are among those that show the accumu- 
lation or disaccumulation of predispositions to act responsibly in 
external affairs: universality of formal recognition by other states, 
exchange of diplomatic officials, membership in transnational or- 
ganizations, acceptance of third-party assistance in the persuasive 
settlement of disputes, participation as a third party in the persua- 
sive settlement of disputes, acceptance of obligation to aid in 
the sanctioning activities of transnational bodies, maintenance of 
impartial legal protection of aliens in harmony with transnational 
norms. 

5. It is implied in the foregoing, but must be made explicit, 
that political development calls for an internal process of decision 
whose structures—both formal and informal, organized and unor- 
ganized—constitute a system of public order capable of creative, 
realistic problem-solving in pursuit of a rising level of participa- 
tion in all values. 

We characterize briefly (and incompletely) the seven phases 
of the decision process. The intelligence phase functions appro- 
priately when it supplies a flow of realistic information about 
trends, conditions, and projections which foster the clarification 
of overriding goals, and the invention and evaluation of policy 
alternatives. As technology advances, it becomes both necessary 
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and possible to rely heavily on mass media and research agencies 
to supply current intelligence and, in conjunction with schools, to 
shape the socialization process. 

The promotional phase of decision is in some ways the most 
distinctive mark of advanced polities. Promotions must include 
diverse demands and expectations which are non-coercively pur- 
sued for the purpose of affecting the course of decision. In caste- 
bound societies it is unthinkable that the political process oper- 
ates on the basis of authoritative and controlling expectations 
that the non-power castes will have anything to say about what 
goes on. Under conditions of vast distress they may erupt into the 
arena of politics; but this is a sign of chaos, not of orderly 
participation. Political party systems (not one-party dictator- 
ships, political orders), pressure groups, and public commentary 
are fundamental features of power-sharing in big-scale states, and 
they are substantially missing from “village plus oligarchy” or 
“village plus monocracy” at the inclusive level. 

The prescribing function in modern societies must be able and 
willing to foster the growth of expectations in regard to appropri- 
ate norms by means of explicit legislation, rather than by relying 
on unacknowledged legislation (customary usage). It is often 
alleged—though research is meager on the point—that the dis- 
cipline of rule-writing, resented and evaded as it may be at first, 
spreads the expectation that controversies will be impartially 
resolved and that traditional loyalties to family, neighborhood, 
and tribe will be undermined for the ultimate benefit of state 
loyalty. The prescribing function as an instrument of develop- 
ment takes the lead in clarifying and repeating the aims of the 
body politic and the practice of justifying specific measures in 
these terms. 

The phases of invocation and application are focalized in ad- 
ministrative organs, civil and military. A detailed specification of 
relevant criteria must be included in a full model. The same point 
applies to appraisal and termination. 

6. Adequate political models provide strategic guidance for 
timing and placing the factors that are estimated to contribute to 
the terminal result. Programs of national development must keep 
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transnational trends and prospects in view if favorable opportuni- 
ties are to be seized and adverse circumstances nullified. The 
developers often operate across national lines from a national 
base or in the framework of an intergovernmental organization. 
Whatever their geographical situs, developers are active agents of 
innovation, diffusion, and restriction. A growing country responds 
selectively to the models in its international environment at dif- 
ferent times. Policy and science are both concerned with identify- 
ing the contexts in which innovations come to the notice of 
individuals who are located at various geographical and social 
distances from where the activities occur. Who perceives himself 
better off by directing attention to them? By ignoring them? 
Among those who hear of change, who sees himself as better off 
(in terms of all values ) by facilitating or blocking diffusion? As a 
result, what patterns of route and zone are followed if innova- 
tions spread? 

As a means of stimulating further inquiry, we formulate a few 
principles addressed to advisers or final decision-makers who are 
responsible for programs of value accumulation and institutional 
development: 

1. Think contextually; keep policy questions related tothe goal 
values of all whose effective support is required for success. 

Part of the problem is to invent policies and to devise programs 
of policy presentation that elicit the coalitions needed to obtain 
an effective demand to innovate. Expectations that affect value 
demands and self-identification must be strengthened or modi- 
fied. 

2. Among more particularized guides is the principle of deci- 
siveness. It affirms the importance of avoiding confusion or paral- 
ysis during nation-building by maintaining a decision process 
that produces realistic and timely commitments. As Karl Deutsch 
has emphasized, communication networks may be overloaded; 
but indecisiveness may be a consequence of poor collaborative as 
well as poor communicative synchronizations. 

The principle must be disregarded when the effective elite of a 
nation is largely hostile to the innovations it feels constrained to 
make. The strategy of development calls for measures that in- 
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crease the strength of whatever factors make for indecisiveness in 
the official process of decision, while simultaneously giving aid 
and comfort to a modern-minded alternative. 

3. Although external assistance in development programs is 
likely to be welcomed by important elite and non-elite elements, 
dependence is also resented. Hence, outside assistance ought to 
be given tactfully, which means giving respect to nationals of the 
receiving country. 

4. The devolution of effective power to recipients of aid needs 
to be a reward for responsible performance by the elite elements 
which it is proposed to encourage on a long-term basis. 

National elites can be expected, as part of the ordinary power- 
balancing process, to seek to dilute their dependence on one 
foreign source by multiplying these sources. As far as possible, 
the relinquishment of whatever effective power results from pro- 
viding assistance should be used to strengthen modern-minded 
elements who are willing and growingly competent to act respon- 
sibly. The problem is to avoid the use of aid as blackmail by 
archaic or incompetent social formations. 

5. Sound strategy requires the ideological incorporation of the 
entire nation into the challenging task of development and the 
encouragement of self-awareness of the process. Doctrine, for- 
mula, and miranda gain impact, elaboration, and stability as a 
by-product of collective problem-solving. If economic develop- 
ment is an attractive ideal, it should be integrated with the 
demand to achieve a nation that is truly modern in all dimensions 
of life. 

6. National development requires simultaneous emphasis on a 
universal minimum of literacy and education, and on the rapid 
preparation of highly expert personnel. This is a warning against 
unbalanced skill and enlightenment policies; more concretely, it 
is a warning against the neglect of universal education or the 
overproduction of university-trained students without a future. 

7. A general principle for the institutions of decision-making is 
to encourage administrative competence without precluding the 
growth of responsible legislatures, parties, and other plural asso- 
ciations. One implication of this principle is that administrative 
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inefficiency and corruption are not to be treated with too much 
alarm if they contribute to the growth of leaders and organiza- 
tions who develop a new set of identities, expectations, and 
demands that crosscut and supersede older social formations. 

8. International organizations should be used as far as possible 
to assist in strengthening ideological and organizational adher- 
ence to civil order, including the protection of basic human 
rights. 

Since underdeveloped nations are often power vacuums, they 
provide an occasion for consolidating the institutions of transna- 
tional order while aiding the process of national growth. 


2012 


Bureaucratic Development and 
the Psychology of 
Institutionalization 


Lucian W. Pye 


In the history of the social sciences there are many examples of 
new developments claiming intellectual advancement while sim- 
ply ignoring the old and intractable problems which were hold- 
ing up progress. Once the need to prove progress has receded, 
new methods and old problems may at last confront each other. 
There are two such examples in the history of the study of 
institutions. The first instance occurred when historians still dom- 
inated the field and there was growing dissatisfaction over the 
focus of historical analysis because of a lack of dynamic dimen- 
sions. The result was the rise of the institutional _approach—in- 
stead of dealing with particular men, the scholar was expected to 
place the larger and more impersonal forces of institutions at the 
center of his analysis." Very quickly the institutional approach 
was proclaimed to be a significant advance, but over the decades 
as it became more rigidly legalistic the analysis of institutions all 
too easily took on the quality of glorifying particular arrange- 
ments in terms of either ideal models or particular descriptions at 
different sequences in time. The result was in such cases a static 
form of analysis that lacked even the dynamic thrust of the 
method of merely telling a tale. Also, in inept hands the tradition 

1. The institutional approach began in the middle of the last century with the 
study of legal and constitutional institutions by such scholars as Leopold Ranke 
and Thomas Stubbs. See Edward Fueter, A History of Modern Historiography 


(Paris, 1914), and G. P. Gooch, History and Historians in the 19th Century (2nd 
ed.; London and New York, 1952). 
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of institutional analysis became one of indulging in grand ab- 
stractions, of attributing potency to impersonal forces that were 
no more than analytical abstractions. 

The second turn in the road toward progress occurred when 
dissatisfaction with the institutional approach encouraged the ad- 
vent of behavioralism. The prime thrust of behavioralism was the 
reassertion of the simple fact that decisions happen in the minds 
of specific individuals and, therefore, institutions are composed of 
the acts of individuals.* Thus analysis should concentrate on the 
behavior of individuals if the results are to be dynamic and 
precise. As the focus of analysis shifted from the abstractions of 
institutions to the concreteness of individuals the basis was estab- 
lished for integrating psychology with the more politically and 
historically oriented social sciences. As Lasswell made the gen- 
eral study of politics the answering of the question who gets 
what, when, and how, so others have made the more particular 
study of organizations revolve around the question who influ- 
ences whom, either formally or informally, in the making of 
collective decisions ?* 

The return to concreteness has, however, tended to favor a 
concern for precision and measurement over the need for a more 
dynamic understanding of the history of institutions. The static 
character of the institutional approach was thus replaced by the 
equally static emphasis of much of behavioralism.* What seems to 
have happened is that political scientists have learned to be 
profoundly dissatisfied with explicitly employing grand abstrac- 
tions which cannot be readily tested empirically. Yet on the other 
hand, we have been slow to focus behavioral analysis on the 
questions which compelled the grand abstractions in the first 

2. The rise of behavioralism and the controversies over its merits are so near at 
hand that it is hardly necessary to document its history. An interesting approach, 
however, to its history is to be found in such accounts of the development of 
American political science as Albert Somit and Joseph Tanenbaum, The Develop- 
ment of Political Science (Boston, 1967), and Harold D. Lasswell, The Future of 
Political Science (New York, 1963). 

3. The classic study of bureaucracies in such terms is Chester Barnard, The 
Functions of the Executive (Cambridge, Mass., 1938). See also Amitai Etzioni, A 
Comparative Analysis of Complex Organizations (New York, 1961). 

4. For a statement of how modern social science is as static and descriptive as 


the earlier formal, legalistic studies see Dankwart A. Rustow, “New Horizons for 
Comparative Politics,’ World Politics, IX, (1957), 530-549. 
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instance. As a consequence we can claim progress while not 
facing up to the original problems which inspired the search for 
new methods. 


I. Institutions 


These reflections on the transitions from the chronological to 
the institutional and then to the behavior approaches were in- 
spired by reflections on how little the social sciences have to say 
about the question of institution-building, which has become a 

major policy concern in the developing nations. For some time 
scholars and policy-makers have sensed that the future develop- 
ment of the countries of Africa and Asia calls for the building of 
new and stronger institutions.’ It is striking, however, how little 
we have to say that is constructive about what in actual fact must 
take place when what we call “institutionalization” takes place. 

Political scientists have long used this awkward term as a 
shorthand expression for what remain the mystical if not magical 
processes by which all manner of activities take on sufficient form 
to be recognized as structures. 

In moving from the chronological to the institutional approach 
it became possible to talk casually about how this or that govern- 
ment was becoming more or less institutionalized without feeling 
compelled to elaborate precisely what this would mean in behav- 
ioral terms. How stable, predictable, and orderly does group 
behavior have to be before we can say that institutionalization 
has taken place? How does behavior change when any process 
becomes institutionalized? What changes must occur in individu- 
als for institutionalization to take place? What changes must take 
place in the society or community as a whole for it to be recog- 
nized that institutionalization has occurred? What is substance 
and what is form in all the actions that might be related to 


5. A recent and forceful statement of this need is Samuel P. Huntington’s 
“Political Development and Political Decay,’ World Politics, XVII (1965), 386— 
430. 
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institutionalization? These are the questions one might have’ 
thought would have been raised when behavioralism tended to 
replace the institutional approach. Strangely enough the over-| 
whelming burden of behavioral studies of institutions and organi-| 
zations has been on trying to explain how the individual adapts 
his behavior when he joins or acts within an established institu-| 
tion, and we have done almost nothing on the problem of how 
behavior can create an institution in the first instance. As with the. 
earlier institutional approach we have tended thus to contrive to 
take most institutions as constituted givens and to treat behavior 
in either formal or informal terms. 

With respect to the problem of institution-building we have in : 
some respects been retrogressive. For example, Max Weber's 
great concern was with precisely how different forms of authority 
came into existence and the relationship between different types 
of authority and social, cultural, religious, and economic factors.* 
Later social scientists have turned Weber's categories into static, 
idealized models largely divorced from their historical and devel- 
opmental context.’ 

Once we acknowledge that we can and should ask more direct 
and precise questions about what is involved in such a broad 
concept as institutionalization, it does become disturbingly “un- 
scientific” to use the concept in a loose and sweeping fashion. If 
we accept the behavioral assumptions that the act is the prime 
unit of analysis, the use of such a term as “institutionalization” 
can easily retard rather than aid the advancement of understand- 
ing. Indeed, once we do examine explicitly the underlying ele- 
ments or components of the general concept of institution- 
alization it becomes embarrassingly evident that we have often 
found it useful because it helped us to reason in a circle. For 
example, to define political development in terms of institution- 
alization is to be tautological unless we are prepared to spell out 





6. See Max Weber, The Theory of Social and Economic Organization, trans. A. 
M. Henderson and Talcott Parsons, Parsons (ed.) (New York, 1947), and The 
pean Ethic and the Spirit of Capitalism, trans. Talcott Parsons (New York, 
1930 

7. See Joseph LaPalombara’s chapter in this volume. 
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exactly what we mean by political development and by institu- 
tionalization and show that there are some especially relevant 
differences between the two. 

Although it has been commonplace to talk of different patterns 
of bureaucratic behavior becoming institutionalized or of the 
need to institutionalize modern administrative practices without 
being any more precise about what this may mean, we do at 
times assume we are being more specific when we suggest that 
institutionalization involves accepting and internalizing norms of 
action. But what in fact is involved if people internalize norms? 
What is it that they are learning, and how does learning that 
produces institutionalized behavior differ from that which pro- 
duces, say, learned people?* 

If it is correct that the process of institutionalization basically 
involves the internalizing of norms, then it must be essentially a 
psychological process. Is the process a quite specific one which 
demands that the individual incorporate into his daily behavior 
certain habits of action until they become “routinized,” whatever 
that equally evasive term may mean? Or is the process essentially 
a negative one, in the sense that it involves losing the capacity to 
conceive of alternatives, i.e., non-institutionalized ways of doing 
things. How much does the process depend upon people putting 
on psychological and cognitive blinders? What is the relationship 
between internalizing norms and inhibiting imagination? To 
what extent is it true that creativity can again blossom once the 
struggle to internalize norms has been completed?” 

The question of institutionalization involves both social and 
individual psychology. The development of such institutions as 
bureaucracies calls for quite particular forms of group behavior, 
and thus the acts of individuals must be placed in the larger con- 
text. But what makes up this context? It certainly involves more 
than the particular individuals and their experiences of recruit- 
ment and training. The perspective of social psychology must give 
way toa historical point of view. Whatever is meant by institution- 

8. See, for example, Gordon W. Allport, Personality and Social Encounter 
(Boston, 1960), esp. Part III, “Normative Problems in Personality.” 


g. See Calvin W. Taylor and Frank Barron, Scientific Creativity: Its Recogni- 
tion and Development (New York, 1963). 
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alization, it cannot happen when only a few people adjust their 
actions; it calls for much broader changes that must be anchored 
in the historical continuity of the community. 

If these assumptions about the importance of social psychologi- 
cal considerations for institutionalization are acceptable, we 
should be asking rather precise questions about the limits to 
kinds of institutionalization that may be set by the conditions of 
the society. Is it true that societies tend to get the institutions 
they deserve? To what extent can a society achieve institution- 
alization at levels of performance in, say, efficiency and dependa- 
bility that are above the general norm of behavior of the culture? 
How far can different types of institutions move ahead of the 
cultural level of the society? What forms of institutionalization 
are easier to achieve, and which ones are more difficult for socie- 
ties that are still close to the traditional order? How far can a 
society actually go in trying to improve upon its existing institu- 
tions by consciously attempting new forms of institution-build- 
ing? . 

Finally, to understand the behavioral dimensions of what we 
commonly mean by the general term institutionalization, we need 
to know more about what must happen to change a system of 
human interaction so that what we tend to call a “process” be- 
comes so regularized that it also becomes a “structure.” What is it 
in people’s expectations and perceptions that makes it seem rea- 
sonable to attribute to some processes the general quality of 
being stable enough to be structures? A bureaucracy is certainly:a 
process, yet we are inclined to recognize it as a structure. In a 
well-established political system it is perfectly clear that process 
and structure represent only different analytical perspectives for 
viewing the same phenomena—and thus we can speak of the 
legislative (or bureaucratic) processes or the legislative (or bu- 
reaucratic) structures and institutions. But in transitional socie- 
ties can there not be processes that are lacking some element of 
orderliness so that they are not yet structures? Conversely, can 
there not also be in such societies some structures that are either 
so artificial or so moribund that they lack enough significant life 
to contain processes? Therefore, is not the problem of institution- 
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building in such societies to a large degree one of relating struc- 
tures and processes?” 


II. Precolonial and Postcolonial 
Institutionalization 


From the foregoing remarks it should be apparent that we may 
open a Pandora’s box when we begin to ask detailed and specific 
questions about the actual behavior that lies behind our common- 
place generalization about the institutionalization of bureaucra- 
cies. We can appreciate again why life would be so much easier 
in political science if we could only go on employing grand 
concepts and terms in place of actual descriptions and explana- 
tions. Yet the advancement of knowledge apparently demands 
that we try to isolate the behavioral elements that can give 
greater empirical content to such concepts. Presumably we 
should proceed in this effort sustained by a faith, which unfortu- 
nately is becoming increasingly daunted, that a commitment to 
clarifying detailed and precise problems should eventually make 
us better prepared to return to the discussion of grand issues. The 
sad truth seems to be that all too often the concern for precision 
in empirical analysis leads into an endless bog of details of ever 
more trivial dimensions so that we never seem able to come out 
again on the side of excitement and bold generalizations. Honesty 
also compels us to admit that at times the effort at achieving 
precision by way of behavior analysis can result only in the 
restatement of conventional wisdom in an unintelligible language. 
However, in spite of these pitfalls we can at least hope that the 
exercise will leave us a bit more sensitive to the subtleties con- 
tained in the grand concepts that we will probably have to 
continue to rely on in most of our discourses about bureaucratic 
development. 

Our task would be considerably easier and less uncertain if the 

10. It is this problem which is particularly well highlighted by the structural- 
functional approach. See Gabriel A. Almond, “Introduction: A Functional Ap- 


proach to Comparative Politics,’ in Gabriel A. Almond and James S. Coleman 
(eds.), The Politics of the Developing Areas (Princeton, 1960). 
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specialists of individual and group behavior, the psychologists, 
had already broken ground on studying the psychology of institu- 
tionalization. Unfortunately the considerable body of work on 
psychology and organizations has been almost entirely premised 
upon the prior existence of the organizations; thus the emphasis 
has been upon how individuals are socialized to particular struc- 
tures and how they adapt their behavior to the requirements of 
organizational life. For psychologists the tendency has been to 
accept as hard realities all institutional matters which they see as 
falling within the domain of such disciplines as sociology and 
political science. In this perspective the psychological problems 
of organizations are mainly variations on the theme of differences 
between private motives and institutional necessities.” 

With these introductory thoughts in mind, we shall in this 
chapter examine the psychological and b i i i f 
two quite different patterns of institutionalization in the building 
of bureaucracies in two historical periods. The first period was 
that of colonialism when rather rapidly numerous civil bureaucra- 
cies were created in still highly traditional societies. The second 
is that of the postindependence period when there has been great 
desire for bureaucratic development but also great difficulty in 
actually establishing new institutions. 





11. This same tradition was built into psychologically oriented political science 
when Harold D. Lasswell in his pioneering book, Psychopathology and Politics 
(Chicago, 1930; paperbound ed., 1960), pp. 75-76, suggested a formula for ex- 
pressing the developmental aspects of political man: p}d}r = P, in which p stands 
for private motives, d is displacement onto a public object, r is rationalized in 
terms of public interest, P is the political man, and } symbolizes “transformed 
into.” In his approach Lasswell was firm in suggesting that personality and politi- 
cal institutions were quite separate, that each had its distinctive dynamics, and 
thus that the one could hardly shape the other. 

It has been only with the students of personality and culture that we have had 
the view that characterological considerations can be decisive in structuring public 
institutions, and that once such institutions have been established they can reshape 
the modal personality of a culture. An example of such a characterological 
approach to political behavior is Nathan Leites, A Study of Bolshevism (New 
York, 1953). The theory of the interrelationship of personality and public institu- 
tions can be found in Everett E. Hagen, On the Theory of Social Change 
(Homewood, Ill., 1962). 

The problem we are facing here goes beyond these approaches in that we are 
asking about the relationship of personality to the initial establishment of institu- 
tions—what compels individuals to build institutions in the first instance, and 
since personal motivations generally conflict with established institutions how can 
weak and as yet uninstitutionalized organizations gain the support necessary for 
historical continuity? 
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The spirit of the clerk: 
Ritualization and the power of the word 


The first pattern of the institutionalization of a bureaucracy 
that is relevant to understanding the problem of political devel- 
opment occurred with the establishment of colonial administra- 
tions. To date social scientists have tended to focus on the end of 
empire and on the heritages of colonialism, and beyond historical 
narratives we have had little systematic analysis of how it was 
possible for Europeans so readily to implant themselves in control 
of what could be for them only exotic and mysterious societies.” 
The ideologues of history have asked why colonialism took place, 
not how did it happen, or why did it “take” so easily and so 
completely for so long. Aside from making vivid what was sup- 
posedly good and bad, these moralizers of imperialism tended 
mainly to strengthen the impression that if colonialism was not 
inevitable it was at least remarkably solid and substantial almost 
from inception. 

It is true that the full establishment of colonies was often so 
slow as to be almost imperceptible; it took the Dutch nearly three 
hundred years to complete their eventual domination of all of 
contemporary Indonesia, and the spread of British control 
throughout the states of India was nearly as slow.” Yet what is 
significant is how rapidly, almost instantaneously, authority could 
be established in any locale once the decision was made to prac- 
tice governance. More often than not, the process depended upon 
a local traditional authority welcoming European support, for it is 
important to keep in mind that colonialism did not generally 
begin as an adversary relationship. 

The mystery is still why was it so easy to achieve what were 
considered to be respectable administrative systems, according to 

12. For example, in his classic study of nationalism as the natural response to 
colonialism Rupert Emerson found it unnecessary to treat in any detail the initial 
establishment of colonial rule. See his From Empire to Nation (Cambridge, Mass., 
ee an excellent account of the early years of Dutch penetration of India 
see George Masselman, The Cradle of Colonialism (New Haven, 1963). The story 
of the British involvement in India is told in A. B. Keith, A Constitutional History 


of India, 1600-1935 (London, 1936), and Sir Percival Joseph Griffiths, The 
British Impact on India (London, 1952). 


Psychology of Institutionalization 409 


the highest standards of that day, when we recognize how diffi- 
cult it has been in the postcolonial era to achieve workable 
systems of administration according even to past standards, to 
say nothing of contemporary standards. True, changes in stand- 
ards have meant that we expect a great deal more of government 
now than in the days when the British East India Company first 
began to practice civil rule. Still, if the first generation of postin- 
dependence leaders could have come as close to establishing in as 
short a time the appearances of permanent institutions as did 
Hastings and Raffles our current problems would be quite differ- 
ent. Our point is that while the capacities of those administra- 
tions were limited, at least within their context, they very rapidly 
became what we would call institutionalized. 

For example, what is striking is that within a couple of decades 
after British rule was established in Burma we find Burmese 
writing about their own lives and careers as if the British institu- 
tions were permanent and fully understood. In India, well before 
the Mutiny, the culture of colonial administration was taken as 
much as a predictable given as, say, the differences between 
Hindu and Muslim. Let us be clear: we are not suggesting that 
colonial administrations were liked or disliked, only that the 
processes of administration were somehow acknowledged as hav- 
ing the qualities of institutions in a reasonably brief period of 
time.™* 

We cannot examine all the strands in the story of why colonial 
authority was generally so quickly institutionalized. Common to 
the pattern was a strange blending of emphasis upon massive 
grandeur and minute detail. For the community at large the 
stress was upon inordinate size in all symbols of authority. In 
contrast with all that had existed before, colonial architecture 
strove to be outlandishly huge. In some cases this was easily but 
dramatically achieved, as in Singapore, Manila, and Djakarta, but 


14. It is true that these colonial administrations did not penetrate deeply into 
the societies, and in this sense colonial rule was a very limited form of rule since it 
did not touch the basics of social life. The fact, however, that the majority of the 
people could ignore or treat lightly the colonial administrative system does not 
alter our thesis that within the colonial services institutionalization did occur 
rather rapidly, especially in light of the fact that the system was essentially a 
foreign one which did not reflect the values of the indigenous culture. 
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elsewhere it took considerable striving to overshadow previous 

imperial symbols, as in India. 

» For the individuals involved, however, the process of colonial 
‘administrative institutionalization demanded infinite attention to 
| details, concentration on the smallest matters, and the inhibition 

of imagination. The speed with which it was possible to create 

the spirit of the clerk in traditional societies from Asia to Africa 
was matched only by the remarkable uniformity of the product in 
spite of great initial cultural differences. Whether it was done by 
the British East India Company in Bengal or the Dutch East 

Indies Company in Java or by the British authorities in Nigeria 

and the Gold Coast, the training of local civil servants had much 

the same outcome.” 

In these cases institutionalization had some very powerful psy- 
chological overtones, for the individual was supposed to be radi- 
cally and thoroughly transformed, shedding his original personal- 
ity and adopting a new one. The change was as great as expected 
when civilians became soldiers or in a later era when sentimental- 
ists became hardcore Communists. We can only briefly enumer- 
ate what apparently was involved in this process of psychological 
adjustment basic to creating new institutions. 

Above all, the training of potential civil service employees 
dwelt on instilling anxieties about the unimaginably dangerous 
consequences that can follow from the slightest error in behavior. 
The sensitizing of individuals to the notion that mistakes are bad 
and indeed evil generally took the form of a sharp and unambigu- 
ous system of rewards and punishments which was enveloped in 
considerable emotion. When a clerk made a mistake it invariably 
tended to produce outrageous anger on the part of superiors. 
There was also, but with less certitude, the possibility for some 


15. Unfortunately we do not have any systematic comparative studies of the 
training of early civil servants in different parts of the British and French empires. 
Although there are formal studies of these early civil services, an interesting basis 
for a comparative study of attitudes and sentiments might be found in the rich 
tradition of novels about life in such societies. See especially Philip Woodruff, Call 
the Next Witness (London, 1945) and The Wild Sweet Witch (London, 1947); 
John Masters, Lotus and Wind (New York, 1953); Maurice Collis, Trials in 
Burma (London, 1947); George Orwell, Burmese Days (London, 1934); and for 
Africa there is of course the classic, Joyce Cary’s, Mister Johnson (London, 
1939). 
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show of human warmth and even praise when all was done with 
exactness. The style of training tended however in most colonial 
situations to stress the unlimited potential of authority to lose its 
temper over any mistake regardless of its significance.” 

Institutionalization that involved learning roles was based 
upon great fears and anxieties. Actions thus became ritualized 
and the rituals were heavily shrouded in affect. Things could not 
be casual, for the judgment of the worth of the self in the eyes of 
all others depended upon one’s careful attention to details. For 
superiors it was the details within the office routine, for outsiders 
it was the details that went with the habits of dress, of speech, 
and of daily routine that were associated with public impressions 
of what the civil service was all about. 

When the system is placed under close scrutiny, what seems to 
have been involved was that people were taught a set of role 
relationships which were expected to evoke tremendous emo- 
tional reactions but also demanded the complete control of be- 
havior. The relationships themselves were on the surface largely 
devoid of affect, or at least only the superior could give expres- 
sion to his emotions; the trainee had to contain within himself 
anxieties and feelings which heightened the significance of what 
he did without, however, allowing him truly to express himself. 
Consequently he tended to ascribe almost magical powers to the 
substance of what he dealt with, and this substance was words. 
The words of the administrative codes then had all the potency 
which essentially sacred texts are capable of having for the 
human mind.” 

There were thus, on the one hand, all the mysterious powers 
that the human imagination is prepared to imbue in written 
symbols; on the other hand there was a sharply limiting scope for 
the expression of affect that occurs whenever human relationships 
are defined solely in role terms. The relationships within colonial 


16. For a discussion of the emotional and psychological dimensions of the 
training experience in the Burmese civil service see Lucian W. Pye, Politics, 
Personality and Nation Building (New Haven, 1962). 

17. For an insightful analysis of the psychology of the power of the word and 
the book, see Erik H. Erikson, Young Man Luther: A Study in Psychoanalysis and 
History (New York, 1958). 
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administrations were not complete ones in that they did not give 
scope to the full range of sentiments appropriate to human rela- 
tionships. The contrast between the dehumanizing aspects of 
rigid and limited role relationships and the evocation of intense 
emotions about the potency of written words seemingly produced 
a psychological set of attitudes in which it was possible to main- 
tain remarkably disciplined and enduring habits of behavior. 

Indeed one of the gloomiest pictures of the human potential for 
enduring routinized activities is that of the careers of men trained 
under colonial administrations. What apparently made these lives 
endurable and unfaltering were the emotions that supported and 
gave deep meaning to essentially ritualized routines. The power 
of this psychological process is to be seen in the lives of the 
thousands of Africans and Asians who early moved from their 
traditional settings through a few years of Westernized schooling 
to what would appear to be painfully restricted and inhibiting 
careers, and who at every stage rejoiced over what they con- 
ceived of as their good fortune to be among the elect.” 

In the larger context colonial institutionalization was rein- 
forced by the responsiveness of the societies in giving status and 
respect to all who entered the civil service. These were societies 
that found it easy to give deference to clerks. In large measure 
this deference was extracted from the public by the behavior of 
the clerks whenever they had to deal with outsiders. No clerk was 
too lowly not to be able to treat mere civilians with proper scorn. 
The public would have to wait on the slow pace of movement of 
junior officials just as these officials had to adjust their pace to the 
whims of their superiors. 

It would be hard to underestimate the psychic satisfaction that 
members of these civil services derived from the manner in which 
they treated mere citizens. In a sense this was the pci valve 
for people who had to control so much of their emotions in their 
relations with superiors. 

18. Much has been made over the status- and deference-oriented qualities of 
colonial administrations and of the desire of young people in these societies to 
follow careers in government because of their elite quality and their promise of 
security. What has been generally overlooked is the psychic satisfaction that 
people in such societies can derive from the drama of ritual and from being 


knowledgeable about esoteric routines. See, for éxample, U Ba U, My Burma: The 
Autobiography of a President (New York, 1958). 
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For the society at large it was also possible to ascribe rather 
quickly high status to those working with the ruling authorities 
because there were so few alternative claimants to authority. 
Within the still highly traditional societies there were authority 
figures, such as fathers, headmen, landowners, priests, and the 
like, but none of these could in any sense be compared with, or 
seen as competing with, governmental authority. Thus all the 
emotional meaning that traditional people attach to the myths of 
authority could be easily transferred to those who served within 
the civil administration. 

Out of these considerations of individual and collective experi- 
ences we can find the ingredients for the building of quite new 
but also stable institutions. The model for the institution, how- 
ever, was a static one. For the Europeans the model was that of 
the machine, as conceived in the nineteenth century, which had 
rigidly fixed and interchangeable parts.” For those recruited the 
model was more that of a disciplined life such as would be 
expected of soldiers in an army or priests in an order. Above all, 
the pattern of rewards and punishments conspired to strengthen 
the basic notion that all other forms of behavior were inconceiva- 
ble. The emotions involved in the magic of ritualization and 
reverence for the word of the law were sufficient to set sharp 
boundaries on the imagination. Security and well-being could be 
adequately realized by focusing all attention on what had to be 
done in the daily round of events. 

Historically the colonial environment was thus unique, for it 
provided a setting in which it was possible to introduce the 
model of a new role, that of the clerk, which was adequately 
exciting, easily enough learned, sufficiently rewarded, and devoid 
of any significant competitors. For those who were motivated to 
try their hands at playing the role there were few temptations to 
seek other roles. The circumstances were thus right to achieve 
rather readily a particular form of institutionalization. 








ig. Although as individuals the British colonial officials tended often to be 
extraordinarily idiosyncratic, each universally committed to the notion that only he 
really understood the people, the sum effect of all their efforts was to create an 
impersonal system, insensitive to favoritism, and thus a mere machine. For a nice 
illumination of this contrast between individuals and systems see Philip Woodruff, 
The Men Who Ruled India, Vol. I: The Founders and Vol. Il: The Guardians 
(New York, 1954). 
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The spirit of the adversary process: 
The limits of structuring controlled aggression 


With the end of colonialism the problem of bureaucratic devel- 
opment took a radically new turn. The old pattern of institution- 
alized behavior had to give way, and a new basis for the psychol- 
ogy of institutionalization had to be found. When nationalist 
politicians replaced foreign superiors as the authority figures in 
the hierarchical system, the highly constricting quality of role 
relationships disappeared, and subordinates quickly came to ex- 
pect the legitimacy of much more complete human relationships. 
The colonial superiors had been foreigners, but now the politi- 
cians were from their own society, so communication and associa- 


_ tions should have been more intimate and less restraining, or so 


many civil servants expected when independence came to their 
countries. 

Also with independence there has usually been enough confu- 
sion and uncertainty to destroy any lingering mystique about the 
potency of legal codes and the written word in administrative 
decisions. Thus the contradictory pressures of grandeur and de- 
tail on the civil servants were each in their way undermined. At 
the same time, new roles of authority began to appear in these 
societies. The status of the official was no longer supreme. New 
skills could be recognized and new forms of rewards and punish- 
ments were available for the ambitious. a 

In short, with independence most civil servants found that 





_ their world had changed so that they were suddenly compelled 
_ to adjust not to a disciplined order of role relationships but to the 


_ tensions of a political arena. Power relationships have replaced 


ritualized ones. Civil servants found that they now had a new 
source of danger and new fears and anxieties. Whereas the transi- 
tion from traditional social relationships to ritualized bureau- 
cratic life had involved the continuity of highly structured and 
relatively unambiguous situations, the political realities in most 
former colonies have tended to be much more in flux; conse- 
quently there has generally been considerable uncertainty about 
what should be taken as the proper cues for guiding behavior. 
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This uncertainty about power relationships has been at the basis 
of most of the difficulties in institutionalizing new administrative 
authorities. 

It would be impossible to enumerate here all the various spe- 
cific problems and difficulties which have complicated the proc- 
ess of organizational development in the emerging areas during 
the last decades. Almost without exception, however, a key prob- 
lem has been that of achieving the institutionalization of essen- 
tially political relationships. The relationships are political not 
only between the civil servants and the political leaders but also 
among the civil servants. As long as these conflicts are open and 
unresolved it is difficult for such vigorous political processes to 
become structures. 

More specifically, the basic problem in such societies is that of 
containing and making potentially constructive adversary rela- 
tionships. The new bureaucracies must be built around_conflict 
and competition. Psychologically this will call for the institution- 
alization of apparently aggressive forms of behavior. Instead of 
suppressing intensely held emotions according to the dictates of 
discipline and ritualized lines of behavior, the task now is to 
establish order and predictability in conflict as gamelike situa- 
tions. The prospect for such a change is complicated by the 
memories of those involved in the former colonial civil services, 
which often lead them to try to recapture the pattern of behavior 
which once had significance and once provided the security they 
associated with that form of institutionalization. Thus it is clear 
that the practices and training methods which once produced 
apparently dramatic results are no longer relevant. 

It is not just that the conditions which once readily yielded 
institutionalized behavior no longer exist, but behavior within the 
bureaucracies must now be quite different. Under colonialism the 
training that produced institutions did not extend to training in 
decision-making. The purposes of the bureaucracies created were 
largely to enforce decisions, insure that information was accu- 
rately transmitted, and preserve precise records of what was 
being done. At present the first task of civil administration is still 
to preserve law and order, but it is necessary for bureaucracies to 
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be able to do a great deal more.” The capacities of governments 
must be much greater if there is to be development.” To the 
extent that there has been a revolution of rising expectations in 
the new states, it has been largely one of assuming governments 
should be capable of doing much more than in the past. And once 
bureaucracies are assigned unreasonable tasks, it soon becomes 
generally expected that they will probably fail in most of what 
they seek to accomplish. In thinking big, some of the new regimes 
have felt that they no longer need to do what were once the 
routine tasks of government. Yet if these governments are ever to 
raise their capabilities they will have to achieve, on quite new 
terms, the institutionalization of their bureaucracies. 

The basic-change;-however, is that bureaucracies must now be 
built around conflict situations. The ending of colonial rule not 
only provided power for nationalist political leaders who could 
threaten the status of the administrators trained earlier. In addi- 
tion the ending of government by static law and the introduction 
of rule by politics meant that all manner of communal and re- 
gional groups found themselves in competitive situations. To 
understand the psychology of civil servants it is necessary to note 
the extent to which independence brought about a structural 
change in social relations which inevitably produced a [a sharp rise 
in internal tensions and « competition in most former colonial coun- 
tries. The intensity of these general conflicts and the resulting rise 
in social insecurity and tension have been carried over to rela- 
tions within the transformed bureaucracies. Thus, before analyz- 
ing the problem of institutionalizing adversary relationships, we 
must first appreciate the general problem of conflict in former 
colonial societies. 

One of the most significant by-products of the confrontation of 
cultures under colonialism was a sharpening awareness of com- 
munal realities. As a step in the process of nation-building coloni- 

20. For a contrast of colonial and postcolonial bureaucratic practices see Joseph 
LaPalombara (ed.), Bureaucracy and Political Development (Princeton, 1963), 
and Ralph Braibanti and Joseph J. Spengler (eds.), Administration and Economic 
Development in India (Durham, N.C., 1963). 

21. For a theory of capabilities as the key measure of political development see 


Gabriel A. Almond and G. Bingham Powell, Comparative Politics: A Developmen- 
tal Approach (Boston, 1966). 
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alism encouraged identification not with the total community but 
with significant segments of it. Everyone under the colonial sys- 
tem belonged to some subcommunity; race and religion provided 
the most common basis of identification, but all manner of clan, 
tribal, regional, and religious distinctions were acknowledged 
and tolerated.” 

These distinctions of identity were usually part of a highly 
elaborate division of labor which did far more than just provide 
integration for the economy. The division of labor under colonial- 
ism had the quality of attributing to each community a sense of 
its unique and often, but not always, valued characteristics. That 
is to say, those who made up the elements of the division of labor 
tended to be acutely aware of being members of viable subcom- 
munities, each of which was recognized as having a dynamic and 
spirit of its own. The changes in the economy brought about by 
colonialism created the need for new roles which in turn were 
filled not by random individuals but by members of specific 
communities. In part this cellular development of subcommuni- 
ties was possible because colonialism, even though in an absolute 
sense it brought a sharp break with traditional patterns, was 
based on a relatively static technology. Once Europeans intro- 
duced the plantation economies and the urban trading and ship- 
ping industries, those who learned the new roles found that there 
was little threat of change or obsolescence. Each community that 
was identified with a role in the system could be confident that 
further change was not likely, and thus the notion that there was 
legitimacy in the ways in which tasks and rewards were divided 
was easily accepted. The lack of rapid technological change also 
meant that changes in the state of the economy tended to affect 
everyone in much the same way. With the world depression all 
groups went down; and the fluctuations in the prices of raw 
material exports tended to be felt in much the same degree by all. 
This meant that there were few changes which raised questions 
about how the economic pie should be divided, for it was exceed- 





22. See, for example, Cora Du Bois, Social Forces in Southeast Asia (Minneap- 
olis, 1949), and Norton Ginsburg (ed.), The Pattern of Asia (Englewood Clifts, 
N.J., 1958). 


418 Political and Administrative Development 


ingly rare that one community would prosper while another suf- 
fered.” 

With the end of colonialism a new, model of politics immedi- 
ately developed in which all the ¢ellular communities of the 
previous period sensed insecurity in varying degrees and thus 
sought to expand their power. All groups had to readjust their 
relationships to each other because some groups appeared to be 
advancing their positions in a competitive and threatening fash- 
ion. With uncertainty and competition there was in nearly all the 
countries a rising sense of suspicion among communities.” 

In fact, this increase in suspicion was a direct consequence of 
the ethos of anticolonialism which had proclaimed that the for- 
eign rulers had exploited the country and that with the ending of 
colonialism people should be better off since the presumed profits 
of colonialism could be redistributed among the people. When 
independence did not bring an improvement of living standards 
for most people the suspicion immediately developed that some- 
body else must be benefiting from independence. According to 
the logic of anticolonialist propaganda there should have been a 
new “cutting of a larger pie,” and everyone became more sensi- 
tive to questions of relative benefits.” 

The tragedy of many former colonial countries is that even the 
most sincere politicians could not avoid seeming to be a threat to 
elements of their society. For example, U Nu as soon as he 
became prime minister and tried to champion the aspirations of 
Burmese Buddhism as part of an expression of Burmese national- 


23. For descriptions of the connections between economic roles and communal 
groups see F. G. Bailey, Caste and the Economic Frontier (Manchester, 1957); 
Fred R. von der Mehden, Religion and Nationalism in Southeast Asia (Madison, 
Wis., 1963); T. H. Silcock. The Commonwealth Economy in Southeast Asia 
(Durham, N.C., 1959); and T. Scarlett Epstein, Economic Development and 
Social Change in South India (New York, 1962). 

24. For descriptions of this rise in communal tensions see W. Howard Wriggins, 
Ceylon: Dilemma of a New Nation (Princeton, 1960); Myron Weiner, Party 
Politics in India (Princeton, 1959); and Richard L. Sklar, Nigerian Political 
Parties (Princeton, 1963). 

25. The most extreme example of this tendency, as with so many others, was 
the Congo. See Crawford Young, Politics in the Congo: Decolonization and 
Independence (Princeton, 1965). But the problem of unequal gains and losses and 
general disappointment also occurred even in the more sophisticated India. See 
George Rosen, Democracy and Economic Change in India (Berkeley and Los 
Angeles, 1966). 
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ism was seen as a threat first by the Karens and then by nearly all 
the minority peoples, ranging from the Shans to the Chins, Ka- 
chins, Mons, and even the Arakanese. Once politics became com- 
petitive in Burma all the people suddenly began to appreciate the 
relative insecurity of their particular communal grouping.” 

In Indonesia the early attempt to expand party organizations 
into the countryside had a similar effect by heightening the 
anxieties of the various subcommunities. Party organizations were 
seen at the village level as giving greater strength to particular 
groupings and thus as a threat to others. People could be readily 
mobilized because of the prior communal or cellular structure of 
their society, but once mobilized they tended only to heighten 
the level of intercommunity tension.” 

Once power was open for competition the cellular character of 
former colonial societies lost its remarkably stable quality and 
rapidly became charged with tension. As groups realized that 
they would have to tend to their own security they became aware 
of their status as minority groups. Much of the dynamic drive in 
the basic pattern of politics in many Afro-Asian states is to be 
found in the approaches and strategies of the various groups and 
communal leaders in coping with the realities of minority status. 
Even the national leaders have gradually had to accommodate 
their styles to the fact that they represented less of the nation 
than they initially assumed they did. 

In this general environment of politicized tension the members 
of bureaucracies often see themselves as a specific community, 
like many of the others, whose status has been threatened by the 
universal search for power. But for the leading civil administra- 
tors the situation has been somewhat different from that of the 
leaders of the other communal groups, for they have responsibili- 
ties for governing. The task of government, however, has become 
more complex, and this means that within bureaucracies conflicts 
inevitably arise. Such clashes have been novel and disturbing 
experiences. 

26. Richard Butwell, U Nu of Burma (Stanford, 1963). 

27. Herbert Feith, The Decline of Constitutional Democracy in Indonesia 


(Ithaca, N.Y., 1962), and Clifford Geertz, The Social History of an Indonesian — 
Town (Cambridge, Mass., 1965). 


420 Political and Administrative Development 


Under the more static conditions of foreign rule and with 
foreigners themselves making the decisions that affected alloca- 
tions among the various ministries, departments, and bureaus, the 
old civil services were institutionalized without their members 
feeling that competition and conflict should be a serious or proper 
matter of government. Since independence civil servants have 
had to discover that when they were not in conflict with their 
political masters they were likely to be in conflict among them- 
selves. They now have to confront decisions for which there are 
no automatic technical or value-free answers; thus they must turn 
to power conflicts and controversy in order to resolve prevailing 
issues.” 

Consequently a basic problem in institutionalizing numerous 
new bureaucracies has been that of learning how to handle ad- 
versary relationships in an orderly fashion. The difficulty is that 
conflict tends to produce aggressive and threatening behavior, 
particularly in cultures in which the traditional emphasis was 


| upon denying all appearances of conflict among friends. The fact 


that in many transitional societies there have been great difficul- 
ties in introducing competitive party politics is well appreciated, 
but it is less generally realized that much the same problem with 
competition has plagued bureaucratic development. 

Learning how to deal in an undisruptive manner with adver- 
sary relationships in government offices has been complicated by 
the earlier traditions which suggested that there was magic in 
precision and in the appearances of grandeur. The old pattern 
called for subordinates to control their emotions and for superiors 
to display their displeasure. Now the adversary situation calls for 
intense control of emotions, and superiors must learn to inspire 
and mobilize support. Skill in discovering how far it is possible 
and worthwhile to attack and defend initial positions, how to 
arrive at compromises that do not destroy the effectiveness of 
programs, how to appeal for support of others without becoming 
the object of greater hostilities must all be learned with little 
support from either past bureaucratic experiences or general cul- 


28. Pye, Politics, Personality and Nation Building; Richard L. Park and Irene 
Tinker (eds.), Leadership and Political Institutions in India (Princeton, 1959). 
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tural practices. In most transitional cultures people have long 
believed that it was healthy to suppress or deny conflicts in 
face-to-face relationships.” Yet if the new bureaucracies are to 
become institutionalized it will be necessary for their participants 
to learn patterns of behavior which will make it possible for them 
to routinize adversary relationships and to extract benefits from 
controversy. 

The change from ritualized procedures and hierarchical role 
relationships to adversary relationships requires the actors to 
reduce their inhibitions and to become more imaginative about 
what is conceivable. Conflicts call for strategies and the inven- 
tiveness inherent in “game” situations. The key behavioral ques- 
tion now is what distinguishes the integrative potential of con- 
flicts from their disruptive potential? What is it that makes it 
possible for some societies to contain and benefit from such dy- 
namic clashes while others tend to disintegrate as the level of 
aggression rises? 

Because of the urgent need for rapid bureaucratic develop- 
ment in so many Afro-Asian states it is disturbing that the train- 
ing for competitive relationships is difficult, and this training is 
deeply and diffusely imbedded in those societies that have been 
more successful in achieving integration from conflict. Cultures 
that train people to deal explicitly with manifestations of aggres- 
sive behavior are more likely to succeed in using conflict integra- 
tively than cultures that stress the need to sublimate and deny 
any manifestations of aggression. Experience is critical because 
the vital difference is that people in competitive cultures have 
learned that conflicts need not be terminal, that there will always 
be another chance. 

Unfortunately, in many of the developing countries the basic 
human expectation is that conflicts will be terminal. Politicians 
have little confidence that they will have another chance to gain 
power if they are ever defeated. This ethos easily carries over 
to the conflicts within the bureaucracies. The expectations of 


29. For India see G. Morris Carstairs, The Twice Born (London, 1957); for 
Indonesia see Clifford Geertz, The Religions of Java (Glencoe, Ill., 1960); for 
West Africa see M. J. Field, Search for Security (London, 1960). 
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officials is that if their relations should become even a contained 
political process, it would be impossible for them to make that 
process appear to be a structure. 

At present the problem of training administrators is above all 
that of teaching the art of adversary relationships. Since civil 
servants also need technical skills of ever higher levels, it is 
understandable that most efforts at technical assistance in public 
administration have focused on the non-controversial aspects of 
professional techniques and knowledge and little has been done 
to prepare people for adversary situations. 

In Western countries the legal profession has done the most to 
train people to understand adversary relationships and to appre- 
ciate the advantages of controlled aggression and conflict in help- 
ing to establish orderly relations. Law, however, in most colonial 
societies was taught not as adversary conflicts but as codifying 
procedures concerned with ultimate justice. Therefore in many 
ex-colonial societies the need is to transform an exaggerated but 
highly formalistic appreciation of legal training into an under- 
standing that this should mean an appreciation for institution- 
alized conflict. 


III. The Search for Authority and Creativity 


Quite different psychological considerations are involved in a 
process of institutionalization based upon ritual—one of detail 
and anxiety about words and the law—and in a process of institu- 
tionalization based upon adversary relations and the manipula- 
tion of controlled aggression. Each is rooted in a different form of 
the mystique of authority. Behind the concept of ritual and of the 
importance of correctness in details there is almost always a 
psychological sense of dependency upon a greater authority so 
that the self feels that it is gaining potency and self-realization by 
surrendering to the spirit of that higher authority. Thus the 


30. Although it is central to much of psychoanalytical theory, there has been 
little systematic study of the links between personality and culture on the one 
hand and types of ethos of authority on the other. See Gregory Bateson, Naven 
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dynamics that provided the thrust for continuity and repetition, 
which are essential for the phenomonen of institutionalization, 
was closely associated psychologically with feelings for authority 
which are equally essential for the bureaucratic phenomenon. 
Concern for ritual, detail, the word and the book, has its origin in 
the earliest sense of hierarchical relationships. Once the link 
between dependency and authority was established the individ- 
ual could find enough sense of security to engage at times in 
countermores behavior, and out of this process of restrained chal- 
lenges to the ethos of the system it was possible to realize an 
element of creativity. The clerk, like the child in an authoritarian 
family, could at times seek to be honored by being clever.” 

In the new situation of more open competition for power and 
influence there is no Ionger the same direct psychological linkage 
Erte oes gaith vty clit hae cdlgocndinta’s,a contin. 
ous pattern of role relationships. Indeed, if the adversary rela- 
tionships get out of hand there may seem to be no basis what- 
soever for any form of continuous authority. Whereas the security 
of dependency provided a substantial rationale for accepting and 
rejoicing in hierarchical relationships, the stress of competition 
tends to accentuate the importance not of authority but of sheer 
power. ei lett; 

It is only when such competition takes on the structured form 
of controlled adversary relations that it becomes universally ap- 
parent that the necessary conditions for the continuation of such 
relations provide a firm basis for a new concept of authority. 
Instead of authority being associated with hierarchical considera- 
tions and the superiority of age and experience, the sense of 
authority associated with adversary relations is connected with 
the_spirit of civility and the dictates of collective survival that 
underlie peer relations and that have their origins in effective 








(2nd ed.; Stanford, 1958), chaps. 16, 17. The form of authority which accompa- 
nied the spirit of the clerk in colonial societies was one step removed from the 
concept of the traditional mind as described in such studies as Robert Redfield, 
Peasant Society and Culture (Chicago, 1956), and Hagen, On the Theory of 
Social Change. 

31. On the possibilities of creativity out of counterethos behavior in a rigid 
system see Gardner Murphy, Personality: A Biosocial Approach to Origins and 
Structure (New York, 1947), chaps. 19 and 35. 
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sibling relations. “The rules of the game” as both abstractions and 
functional necessities thus become an ultimate form of authority, 
for there cannot be a sense of the rules of the game unless there 
is a meaningful game. 

There is then a fine line between the disorder and paralysis 
that can come from unchecked aggression and the sense of disci- 
pline and respect for ultimate or constitutional rules that is cen- 
tral to effective adversary relationships. This same fine line exists 
for not only the question of authority but also that of creativity. 
The prevalence of uninhibited aggression can be paralyzing, but 
on the other hand creativity seems to depend upon some forms of 
regulated competition and conflict.” 

In most of the new states it will be necessary for members of 
the civil bureaucracies to learn how to cope with debate, argu- 
ment, and confrontation without reacting either with paralysis or 
with deep emotional resentments before they can realize creatiy- 
ity. The increasing uncertainty of life and the lack of career 
stability in these countries makes it, of course, peculiarly difficult 
for people to perceive conflicts in anything but personal terms.” 
People need a high degree of basic ego security if they are to be 
successful in coping with frequent expressions of aggression. 
When people lack such ego security they are likely to be overly 
imaginative of the danger in conflict and fail to appreciate the 
authority of the rules of the game or display much creativity. This 
problem is frequently dramatized when foreign advisers have 
sought to raise the level of creativity of civil servants by encour- 
aging them to conceive of a wider range of choices for their 
actions—an approach that would have been highly appropriate if 
the institutionalization were still based in the colonial pattern of 
ritualized and constrained behavior. Yet such an approach can be 
self-defeating when civil servants, confronted with conflicts, tend 
to be overly sensitive to the possibility that nothing is predicta- 
ble. In short, the lack of creativity among some civil servants in 





32. “It seems that in every process of creation the gradual emergence from 
conflict plays its part’ (E. Kris, “Psychoanalysis and the Study of Creative 
Imagination,” Bulletin of the New York Academy of Medicine, XXIX [1953], 


file 
33. See Leon Festinger, Conflict, Decision and Dissonance (Stanford, 1964). 
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these situations is caused by too much rather than too little imagi- 
nation. Or more precisely, too much imagination about the dan- 
gers of adversary relationships and little appreciation that regu- 
lated conflict can be the basis for both order and authority. 

The difficulties of institutionalizing bureaucratic relations 
around the dynamics of adversary relations contribute to another 
phenomenon in the new states, the excessive tendency to pass all 
decision-making to the higher levels of authority. In any bureauc- 
racy one of the most effective means of managing conflicts is to 
arrange for appropriate systems of appeal to higher authorities.” 
Yet the need to refer all matters to higher authorities for inde- 
pendent judgment suggests that there is little spontaneous appre- 
ciation of the logic of adversary clashes in which the participants 
can judge among themselves the reasonable outcome. The con- 
stant need in many of the new states to appeal for any decision 
means that civil servants are still looking for the direct hierarchi- 
cal forms of authority of the colonial system.” 


IV. Conclusion 


As we return to the questions posed at the beginning about the 
psychology of institutionalization, it is apparent that the mecha- 
nisms at work in creating the colonial services produced a more 

~direct match between personal, psychological motivation and the 


logic of the administration system than can be the case today in 
Jost developing societies. The organizational patterns of today 
that call for conflict adversary confrontation, adaptation, and 
going beyond all rule books do not have direct links to patterns of 
positive personal behavior. Although in all organizations there are 
gaps between personal motivations and the purposes of the or- 
ganization as a whole,” this gap seems to be peculiarly great in 

34. William G. Scott, The Management of Conflict: Appeal System in Organiza- 
tion (Homewood, Ill., 1965). 

35. Robert L. Kahn and Elise Boulding (eds.), Power and Conflicts in Organi- 
zations (New York, 1964). 

36. For an interesting analysis of the relationshi is between personal motivations 


and organizational purposes see David Katz and Robert L. Kahn, The Social 
Psychology of Organizations (New York, 1966). 
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situations which call for uncertain change in the rationale of 
postcolonial administrations. Under the colonial pattern there 
was a much smaller gap between the system’s need for order, 
predictability, adherence to regulations, and precision in record- 
ing and the individual’s need for dependence, ordered hierarchy, 


| security, and the sense of efficacy from mastering the written 


| word. Today the much more sophisticated concept that wisdom 
| and justice can best be insured by adversary relationships has 
| little psychological support in the cultural predisposition of most 
| of the people now trying to create the postcolonial administrative 
\ services. 

Alternatively, what must occur is for more people to discover 
how to combine effectively psychic satisfaction_from_mastering 
some forms of technical skills and the satisfactions of competitive 
game situations. When this is done the necessary psychological 

“basis for achieving the subtle combinations of technical and polit- 
ical skills which are the hallmark of the skilled modern adminis- 
trator can exist. When more people in the new administrative 
services begin to find that they achieve great personal satisfaction 
from this combination of skills we can at last expect to see the 
institutionalization of truly modern administrative systems. 


°10° 


Sources of Bureaucratic Reform: 
A Typology of Purpose 
and Politics 


John D. Montgomery 


For reasons unrelated to the urgency or intrinsic interest of its 
subject matter, administrative reform has lost its grip on the 
imagination of political scientists. Specialists have concentrated 
more on the processes and even the mechanics of reform than on 
its political purposes and interactions. The current literature on 
the subject, such as it is, consists largely of manuals, handbooks, a 
few case studies, and monographs on ideal types. It all but 
ignores the conceptual problems of adapting static models of 
administrative perfection to dynamic political reality, leaving 
them instead to advisers, practitioners, and politicians. Adminis- 
trative reform is, of course, a political process in that it must 
adjust the relationships between a bureaucracy and other ele- 
ments in a society, or within the bureaucracy itself, in order to 
change the behavior of the public service. But it is an intellectual 
problem as well, in that accepted principles and theories of ad- 
ministration find their ultimate test in the many unexpected con- 
sequences of their application. 


I. Introduction: Administrative Reform 
and the Political Order | 


Actual and desired relations between bureaucracy and society, 
or within the bureaucracy itself, are not constants. Some societies 
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seek to reform conditions which others would consider desirable. 
Both the purposes of reform and the evils to which it is addressed 
vary with their political circumstances. Most administrative re- 
forms are undertaken by one of three actors: by the rulers, pol- 
icy-makers, and other power sources in a government; by other 
elements in the social order, external to the government; or by 
the bureaucracy itself, in its search for an adequate degree of 
internal cohesion and discipline. From its own vantage point, the 
bureaucracy perceives the sources of these reforms as represent- 
ing its upward, lateral, and internal relationships. All three rela- 
tionships depend upon the nature of the political and social order 
of which the bureaucracy is a part. A personal ruler who is 
seeking to use the bureaucracy to support his own position tends 
to attack as evils certain modes of behavior that might not be 
objectionable at all in an impersonal, more complex state. And 
the leaders of contemporary postcolonial modernizing states may 
undertake reforms against evils that both of the other systems 
could easily tolerate. Reforms in each of these three situations 
possess distinctive characteristics because they are addressed to 
different modes of undesirable bureaucratic behavior. Reforms 
may thus be classified according to an “annoyance principle”: 
they are as much negative as positive within their own political 
context. 

An analytical matrix may be constructed out of these two sets 
of dimensions, enabling us to distinguish among the perceived 
upward, lateral, and internal sources of reform as they emerge in 
a given system. For illustrative purposes, it may suffice to start 
with the three conventional classifications of political systems 
mentioned above—personal rulerships, democracies, and mod- 
ernizing states—and to draw at random upon well-known his- 
torical examples of reforms characteristic of each. This approach 
will present at least the appearance of order, restrain the temp- 
tation to devise new ideal type forms as a substitute for reality, 
postpone problems of terminology, and permit us to make use of 
a few dramatic incidents to illustrate the contrasting interrela- 
tionships between administrative reform and political purpose. 
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Only later will we return to some of the methodological reser- 
vations enjoined by this approach. 

This analytical approach differs somewhat from the wide- 
spread preoccupation with class struggle as the most useful 
means of interpreting these social relationships.* It accepts, how- 
ever, the proposition that administrative reformers must consider 
change more as a social phenomenon than as a mere legal or 
procedural problem. In states where the bureaucracy appears as a 
social force possessing a degree of internal coherence and institu- 
tional self-consciousness, efforts at reform can indeed be seen as 
reflecting the competition for power and privilege, and it is quite 
possible to interpret such events as an expression of the class 
struggle. Louis XIV, archetype of the monarchic despot, provides 
evidence for this view, since he consciously tried to protect him- 
self from his own bureaucratic Frankenstein’s monster by ap- 
pointing humble and obscure men to public office. As he himself 
said, commoners were preferable to “men of more eminent station 
because . . . it was important that the public should know, from 
the rank of those whom I chose to serve me, that I had no 
intention of sharing my power with them. . . . They themselves, 
conscious of what they were, should conceive no higher aspira- 
tions than those which I chose to permit.” For this reason he 
introduced reforms of a class-related character: he forced noble- 
men and other feudal relics holding public office to compete with 
a new professionalized bureaucracy of humbler origins. Similar 
attempts account for many of the “reforms” introduced in Franee 
and Germany in the seventeenth, eighteenth, and nineteenth 
centuries.’ In the class struggles of eighteenth-century Prussia, the 
rising bourgeoisie outthought and outperformed the nobility, and 
reforms were instituted that, as President Von Schon put it, per- 
mitted the former to do “work for which high-born councillors 

1. Karl A. Wittfogel, Oriental Despotism: A Comparative Study of Total Power 
(New Haven, ieeeN S.N. Eisenstadt, The Political Systems of Empires (New 
a 7983). de Louis XIV, quoted in Franklin L. Ford, Robe and Sword 
(Cambridge, Mass., 1953), p. 7 


3. Hans Rosenberg, Bureaucracy, Aristocracy, and Autocracy: The Prussian 
Experience, 1660-1815 (Cambridge, Mass., 1958), pp. 16-17 and chap. 3. 
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were unqualified.” But it is interesting to note that there was no 
revolutionary intention in such use of the lower classes to fill public 
offices: commoners were not expected to take the nominal responsi- 
bility for their decisions. “Middle-class people know only how to 
work, not how to govern. . . . It is not unusual, therefore, to ap- 
point bourgeois councillors so that the upper-class bureaucrats 
will have time for more important matters.”* Drawing on similar 
evidence from an impressive number of historic bureaucratic em- 
pires, Eisenstadt’ interprets almost all reform in class terms: it is 
seen as an effort either to prevent the subjugation of the bureauc- 
racy to “any strong group within the society,” or to strengthen 
the bureaucracy as a weapon against “the monopolistic position of 
various status groups.” 

The “class struggle” interpretation of administrative reform 
does not apply with equal force in all societies, however. The 
centralized dynastic autocracies have provided sociologists with 
much impressive evidence, but the bureaucracies did not often 
constitute a single homogeneous class. It is well known, for exam- 
ple, that bureaucratic factions in ancient China actually struggled 
against each other. Adherents of the class struggle interpretation 
offer no explanation of the mystical equilibrium among the con- 
tending forces that mobilize the bureaucracy into a single coher- 
ent class.° When bureaucratic officials struggle for better pay, 
improved status, and more security, they do not often unite for 
these purposes. They do not become a class; and it is hard to 
accept Eisenstadt’s argument that these common elements are 

4. Ibid., p. 181. 

5. Eisenstadt, The Political Systems of Empires, pp. 169-170. 

6. Ibid., p. 166, citing Y. C. Wang, “An Outline of the Central Government of 
the Former Han Dynasty,” Harvard Journal of Asiatic Studies, XII (1949), 134— 
185; R. Des Routours, “Traité des fonctionnaires et traité de l’armée,” traduit 
de la Nouvelle historie des T’ang (Leiden, 1947-48), Vol. VI, Tomes I-II, chaps. 
44-46, Introduction; E. G. Pulleyblank, The Background of the Rebellion 
of An Lu-shan (London, 1955); W. Eberhard, “Wie wunden Dynastien gegriin- 
det? Ein Problem der chinesischen Geschichte,” Dil ve Tarih-Cograjya Fakiiltesi 
Derigesi (Ankara, 1945), II, 361-376, A History of China (London, 1948), and 
Conquerors and Rulers: Social Forces in Medieval China (Leiden, 1952), chaps. 
2-3; S. Runciman, Byzantine Civilization (London, 1933); Ford, Robe and 
Sword; P. Sagnac, La sacieté et la monarchie absolue, 1661-1715 (Paris, 1945), 
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(Berkeley, 1926) and “Colonial Government,” in A. Curtis Wilgus (ed.), Colonial 
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important enough to create political and social unity within their 
ranks. It is even more difficult to agree that divergent social 
origin and outlook contribute to an autonomous point of view 
rather than the reverse.’ And finally, the irrelevance of the tradi- 
tional class struggle interpretation becomes the more marked as 
the content and tactics of administrative reforms are placed ir 
a wider perspective of historical experience than that of the 
traditional autocracies. The “annoyance principle” provides, I 
believe, a more adequate explanation of the complexity of the 
relationships involved in administrative reform. It can be applied 
not only in autocracies but also in democracies and modernizing 
states. It permits us to examine the sources of reform in several 
interacting layers, and it provides an analytical means for ex- 
plaining the diverse consequences of reform efforts in different 
situations. 


II. Traditional Autocracies 


A system where political leadership is concentrated in the 
hands of a single ruler provides a relatively simple means of 
classifying the annoyances that make reform necessary. In these 
cases, the ruler is taken to be the sole reformer, although the 
levels of reform include all three relationships defined above. 
Thus from the traditional ruler’s point of view, the greatest 
threats from the bureaucracy are usually to his own person, and 
the steps he takes to protect his position constitute the upward 
relationships of administrative reforms. The lateral or social rela- 
tionships of the bureaucracy in an autocratic government involve 
revenue for the ruler’s household. And the internal relationships 
governing bureaucratic discipline are perceived in terms of the 
tuler’s prestige. In a personal domain of a size and structure 
capable of responding to the influence of a single ruler, then, the 
evils (“annoyances”) most commonly attacked through reform 
may therefore be described on the three levels as disloyalty, 
inadequacy (in terms of resource-producing capacity), and dis- 


7. Eisenstadt, The Political Systems of Empires, p. 167. 
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honor. These evils seem to be feared by most dynastic rulers, 
emperors, and in slightly modified form by charismatic dictators 
who have attempted to impose their personal authority upon the 
governed and have chosen to use bureaucratic intermediaries to 
do so. 


Upward relationships 


History offers an extraordinary range of autocratic efforts to 
reform the bureaucracy by weeding out sources of disloyalty. 
Such instances are most dramatic, of course, where no concept of 
“public” service has developed, where no distinction exists be- 
tween a royal household and a government, and where loyalty 
itself is definable as blind, selfless obedience to the will of the 
ruler. Frederick William I’s statement is classic: “One must serve 
the king with life and limb, with goods and chattels, with honor 
and conscience and surrender everything except salvation. The 
latter is reserved for God, but everything else must be mine.” 
Some absolute monarchs seemed to regard their servants as au- 
tomatons. This condition found almost proverbial expression in 
Prussia, where detailed réglements were repeatedly produced for 
each official and each office, where rules of conduct, terms of 
employment, and functional duties were minutely defined, and 
where civil servants were treated like “valets, naughty school 
boys, and prospective criminals,” yet “were constantly reminded 
of their special status as a distinctive and superior occupational 
group.” Such reforms, although subsequently hailed as instru- 
ments of efficiency, originally aimed at creating upward relation- 
ships of loyalty. Loyalty was also promoted by means of rotation, 
which permitted the ruler to treat civil servants as pawns, to be 
moved about at will. “Frederick William I [of Prussia] would 
never station an official in his native province, lest he should 
forget his primary loyalty.” The Bakufu government of Toku- 
gawa Japan also used a complex system of rotation to keep feudal 


8. Reinhold August Dorwart, The Administrative Reforms of Frederick William 
I of Prussia (Cambridge, Mass., 1953), p. 36. 
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retainers both impoverished and subject to the will of the auto- 
crat."’ One of the most bizarre techniques for maintaining loyalty 
was the use of eunuchs in important posts (including espionage ) 
in Persia, China, Rome, and Byzantium. This practice was based 
on the proposition that the humble origins and lack of family 
prospects of these unfortunates would increase their dependence 
on the ruler and weaken the temptation to disloyalty and self- 
service.” Such reforms seem to echo Plato's advice for avoiding 
conflict of interests: eliminate the rights of private property own- 
ership and of family to avoid loyalties outside the guardian’s 
interests. Slaves could be, and were, used with similar intentions. 

There are, of course, less drastic means of producing upward 
loyalty by weakening possible diversionary interests of the bu- 
reaucracy. Among these devices, the most fundamental was the 
effort to recruit civil servants from classes that supported the 
ruler’s interests against those of potential rivals. The civil service 
examination, for example, was often used to permit the entrance 
of commoners and destroy the monopolistic position of privileged 
classes. Over centuries of such usages in ancient China, the num- 
bers of commoners among the mandarins rose appreciably. The 
increase was only token, however; it never constituted a serious 
threat to the nobility (see Table 1). 

The creation of other bases of merit entry into the bureaucracy 
also served to weaken monopolistic expectations of the privileged 
classes. Thus, in Rome, Byzantium, and China, titles were 
awarded not only on a class basis but also to those who per- 
formed designated functions, regardless of class.” Many states, in 


11. See, for other examples, L. Bréhier, Les institutions de ’Empire byzantin 
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“Sur les dignitaires du Palais et sur les dignités de la Grande Eglise, du 
Pseudo-Codinos: chaps. 1-4, 8-13,” Byzantino-slavica, XV (1954), 214-220; 
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Table 1. Increase in Commoners among Chinese Officials 
( percentage ) 





T'ang Sung Mongol Ming 





Class background of (618— (960- (1234- (1368- 
mandarinate dynasty 907) 1279) 1368) 1644) 
Officials with 
upper-class background 83 85 85 77 
ofticials' families 70 72 74 63 
ruling house or nobles 13 13 11 14 
Barbarians 7 _— _— _— 
Commoners under 10 15 15 7) 





Source: Compiled from data in Karl Wittfogel, Oriental Despot- 
ism: A Comparative Study in Total Power (New Haven, 1957), pp. 
351-354. 


fact, created special administrative cadres as a means of control- 
ling feudal power,” often filling them with middle-class and 
urban groups.” These efforts to create a professional bureaucracy 
and secure its loyalty often included reforms resembling modern 
administrative “improvements.” (Even the Chinese practice of 
employing eunuchs finds a recent parallel in the Hatch Act and 
the less formal political emasculations of the McCarthy era in the 
United States. The expectation of personal loyalty and efforts to 
secure it through administrative reforms are, however, much 
more visible in autocratic than in democratic states. ) 

A more positive effort to restrain disloyalty has been the en- 
couragement of bureaucratic interests complementary to those of 
the ruler. In Prussia, individual deviations from the common 
loyalty were discouraged as the sense of professionalism rose 
within the bureaucracy. The “collegial principle,” among other 

14. Eisenstadt, The Political Systems of Empires, pp. 133-137, citing also Ford, 
Robe and Sword; J. B. Black, Reign of Elizabeth (Oxford, 1936); R. W. Davies, 
The Early Stuarts, 1603-1660 (Oxford, 1937); J. A. Williamson, The Tudor Age 
(London, 1953); G. Clark, The Later Stuarts, 1660-1714 (Oxford, 1955); Diehl, 
“The Government and Administration of the Byzantine Empire”; C. Diehl, Les 
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the Byzantine State (Oxford, 1956); A. Christensen, L’Iran sous les Sassanides 
(Copenhagen, 1936), chaps. 1-2. 

15. Eisenstadt, The Political Systems of Empires, pp. 133-137, citing Guilland, 
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études byzantines, IV (1946), 24-69; L. Bréhier, Les populations rurales au 
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things, used committees and professional groups of civil servants 
to criticize the work of individual members of the departments 
and review extraordinary cases.’* Drastic means of restraining 
excessive individualism (i.e., disloyalty ) among bureaucrats have 
been widespread. Inspectors to check disloyal acts have been 
known in different settings as spies, commissaries, intendants, 
censors, or visitores.” To insure their loyalty to the monarch 
(Quis custodiet . . . P), spies were usually not posted to their 
home districts.” Intense punishments and rewards within the 
system have also been used to encourage civil servants to focus on 
the virtues of loyalty. Punishments (transfers, denial of promo- 
tion, fines, salary cuts, suspension, dismissal, jail, and even hang- 
ing) were administered very severely in Prussia, for example.” At 
least once the corpse of a petty embezzler was put on public 
display as an example by Frederick William I.” In the Abbassid 
empire, punishments included expropriation after death, so that 
an offender’s family could be posthumously penalized for his 
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misdeeds.” Usually in such systems rewards were also of a high 
order. Prussian office-holding nobles were well paid: indeed, the 
privileged classes did not find it necessary to invoke myths of 
austerity and self-sacrifice justifying their position until liberal 
and democratic forces had begun to challenge their claims to 
power.” 

Characteristically, reforms that were aimed at reducing disloy- 
alty inevitably introduced other consequences as well. In spite of 
the lack of competing class loyalties, slaves and eunuchs provided 
potential kingmakers from their own humble ranks; “collegial” 
administration produced plotting and factionalism as well as fear 
of disloyalty to the crown; the use of committees and subcommit- 
tees to determine and review major policies increased the bureau- 
cratic desire to act on rational decisions rather than simply accept 
authority. Indeed, almost any reform that aimed at creating a 
systematic response to new problems weakened the mythology of 
instant obedience. The search for facts “raised the level of trained 
mediocrity’ and thus threatened the principle of blindly follow- 
ing the king.” Similarly, civil service examinations could be used 
not only to reduce automatic claims to office but also to deny the 
king the privilege of appointment. They did not always weaken 
the claims of the rich and noble: they theoretically opened public 
office to the lower classes, but they still kept out commoners who 
could not afford the high fees. And even commoners who could 
pay were not necessarily considered suitable or socially accepta- 
ble unless during their youth they had engaged in politically 
socializing activities resembling those of the nobles.** Whatever 
classes benefited from these reforms posed problems eventually. 
In Prussia, the kings used local Landréite and nobles to offset the 
central bureaucracy’s increasing power, but they soon found that 
the latter also began to display unwonted independence. A Gen- 
eral Directory was established to reduce the feudalistic prolifera- 
tion of administrative bodies,” but eventually its power, too, had 
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to be weakened through the creation of functional ministries such 
as Trade and Industry, Army, Mining and Smelting, and Foreign 
Affairs, all of which were responsible directly to the crown. In 
1766 the king established budgetary controls over these depart- 
ments by creating the régie under French fiscal experts who 
presumably had no local loyalties except upward. Yet in spite of 
these efforts, the crown’s power declined relatively in the eight- 
eenth century and the bureaucracy became an ever more impor- 
tant oligarchy.” Strong personal dynasties were nearly all subject 
in their periods of decline to increasing bureaucratic disloyalty.” 
Administrative reforms in the name of loyalty were not enough to 
offset political developments that attracted loyalties outside the 
desired channels. 


Lateral relationships 


The second range of administrative reforms in an autocracy 
deals with the relationships between the bureaucracy and society 
(or the part of it that counts). A bureaucracy must at a minimum 
produce adequate revenues from the society. Even in feudal 
societies governed out of a prince’s domestic household, financial 
problems become increasingly important as the ruler’s obligations 
increase.” Where there is no professional civil service or system 
of general taxation, the bureaucracy itself is widely used as a 
source of revenue. Rulers have often had to raise funds by ex- 
changing their patronage for cold cash. In France, after the 
fifteenth century, “most rulers were more anxious to exploit medi- 
eval forms of government for their own profit than to abolish 
them.”” It was expected that noble office-holders would benefit 
financially from a royal appointment, and one means of recogniz- 
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ing and legitimizing the practice was to extract from them a 
portion of the proceeds. French kings permitted officials to sell 
their offices on condition that a portion of the sales price (one- 
tenth to one-fourth) went to the royal treasury.” Montesquieu 
indorsed the sale of public office, believing that “chance will 
furnish better subjects [as civil servants] than the prince’s 
choice.” Such “skimming” practices were used in China, India, 
Byzantium, Egypt, and the Inca empires: all took courtly advan- 
tage of the fact that impoverished nobles used public office to 
restore family wealth.” Part-time officials were paid by fee (they 
were allowed to keep 5-10 per cent of all the taxes they collected 
in Ptolemaic Egypt, 1-5 per cent in Byzantium, 10 per cent in 
Muslim Egypt). Sometimes, they took too much: one study 
found that the Manchu bureaucracy arrogated 30 per cent of the 
government revenue.” But such losses had to be serious indeed to 
warrant administrative reforms that might attenuate this form of 
revenue; and when they did occur they seldom changed the 
system very much. Frederick William I undertook extensive re- 
forms in financial administration, but he still required “kick- 
backs” from all appointees and promotees.” Later efforts to elimi- 
nate the petty corruption that this system encouraged were evi- 
dently less satisfactory than taxing it, as Frederick II found when 
he tried to abolish “fees” only to have them replaced with “serv- 
ice charges.” The outright sale of offices, sometimes under a 
bidding system, was regularized in France under a decree of 1604 
conceived by the financier Paulet, who made office a “legal privi- 
lege, a secure base of personal power, and often also a means of 
acquiring prestige titles and noble status.” Capital outlays for 
public office were much more rewarding than other likely invest- 
ments.” The payment of an annual fee, called the Paulette, guar- 
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anteed the privilege of inheriting offices without paying a full 
purchase price.” British rentiers also bought offices and drew 
their profits from the investment.” Unfortunately, this revenue- 
seeking device lowered the “professional ability, dignity, and 
industry of the bureaucracy” and beclouded the will of the king, 
which now had to be filtered through the “opaque density” of the 
expanding civil service. The result was the growth of a “new 
feudalism." Royal sharecropping with noble and bourgeois 
office-holders tended to weaken the loyalties of the latter, and in 
the last analysis did not provide a satisfactory source of revenue 
either. The most sophisticated institutional reforms of Frederick 
William I were addressed to this problem. “Each college [a fore- 
runner of the modern functional ministry] was concerned with 
one great objective, viz., to collect as much money for the king as 
possible, and consequently every source of income was claimed 
that could be drawn within its jurisdiction.” But once again, 
reforms designed to overcome the revenue-producing inadequa- 
cies of the bureaucracy as seen by the personal ruler tended to 
set new forces in motion and further weakened the responsiveness 
of the administrative system to other demands upon it. 


Internal relationships 


In traditional autocracies, there is little concern over internal 
bureaucratic relationships (i.e., values and doctrines) until the 
behavior of individuals in the service of the personal ruler begins 
to affect the prestige and honor of his government. Reforms in 
these interests are necessarily more diffuse and less purposeful 
than those addressed to loyalty and adequacy. Offenses against 
“honor” are vague annoyances; they call forth an incoherent and 
bewildering variety of reforms. 

Bureaucratic honor was supposedly achieved through the nobles 
who held office and provided their own myths of service. When 
Prussian nobles were replaced by professional civil servants 
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under the Stein reforms of the nineteenth century, the govern- 
ment continued to rely upon the historical association of ideas of 
honor and privilege with official appointments.” The Prussian 
collegial principle was also seen as the “surest guarantee of hon- 
est, efficient management of office in the interests of the king. 
One official would always be a check upon the other if he had to 
be responsible for the other’s actions.” Personal leadership by 
the three great Hohenzollerns provided the example of “the high 
moral character of the Prussian bureaucracy.”” Even in the tradi- 
tion of British amateur government, administration through ren- 
tiers’ carried strong class overtones thought to support the dig- 
nity of the state. The Chinese civil service examinations, based on 
the classics, provided “excellent means for thoroughly indoctri- 
nating ambitious commoners and for compelling the talented 
sons of officials and bureaucratic gentry families to submit to a 
most comprehensive professional ideological training.” Prussia 
achieved the apotheosis of the mystical pride in royal service, the 
bureaucratic creed, and the ideology of self-sacrifice, as equated 
with the public interest.“ The proverbial devotion to work and 
expectation of “unstinted sacrifice” were consciously molded by 
Frederick William I and Frederick II.*° Similar conditions were 
found in other contemporary societies possessing a powerful bu- 
reaucracy.” In general, the creation of a “public law” system as 
contrasted with the private law rule of a king’s household en- 
hanced the prestige and dignity of the state, often by giving it an 
impersonal, mystical embodiment.” 

On the whole, reforms addressed to the state of mind of the 
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bureaucracy, as might be expected, were much less effective than 
those concerned with mere behavior. And when they were suc- 
cessful, the effort to enhance the dignity and prestige of the 
public service produced only an excess of arrogant pride and thus 
weakened the infinitely more desirable quality (to the personal 
ruler) of loyalty. Administrative reform achieves outward mani- 
festations of bureaucratic behavior more easily than the inner 
qualities of a bureaucratic creed. 

The argument presented so far relates the negative purposes of 
administrative change to the will of a personal ruler. These pur- 
poses seem to apply both to small feudal estates and to large 
dynastic empires. Totalitarian dictatorships resemble the tradi- 
tional autocracies in these respects, since the sovereign uses the 
bureaucracy here, as well, as an instrument of his personal will. 
The differences in size among these polities are essentially techni- 
cal problems of communication; they can be overcome as new 
modes of travel and transmission are developed. In spite of strik- 
ing differences in purpose, organization, and political behavior 
among these governments, the existence of a personal sovereign 
seems to bring to the surface recurring and ubiquitous annoy- 
ances of governing and to introduce similar uses of administrative 
reform to deal with them. 

Administrative reform does not, of course, arrest the processes 
of political decay at work in personal autocracies. Indeed, achiev- 
ing the desired bureaucratic qualities in a personalized autocratic 
state can be the prelude to disaster. Beyer observes that the 
Roman bureaucracy became “oppressive and burdensome to the 
people,” thus weakening their civic virtue and contributing to 
their ultimate defeat.” The Nazi German example affords con- 
temporary confirmation of the dangers that may attend the state 
in which policy-making is paralyzed by an excess of blind loyalty, 
single-minded concern with adequate performance in exploiting 
the public, and the mythology of nationalism developed in the 
civil service. The symptoms of acedia often anticipate decline in 
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autocracies that have succeeded too well in eliminating personal 
annoyances to the ruler, and have contained too well the moving 
forces of change. 


III. Western Democracies 


The annoyances that lead to reform in the large, complex, 
polyarchic democratic states of recent history reveal at once the 
differences of purpose and style between personal and constitu- 
tional rule. Constitutional democracies do not, of course, make 
politics impersonal, but they discourage the overt and systematic 
use of governmental instruments for personal purposes. Objec- 
tions to disloyal actions on the part of the bureaucracy in these 
circumstances tend to become functional and institutional rather 
than ritualistic and personal; elected rulers who might be 
tempted to purge the bureaucracy for their own purposes suc-. 
ceed each other too rapidly to develop real cults of personality. 
Annoyances about the inadequacies of revenue-producing sery- 
ices likewise tend in a democracy to be diffused into concerns 
about the efficiency of action-related services. And offensive bu- 
reaucratic actions are not here thought of as dishonoring the state 
so much as failing to serve it. On all three levels of relationship, 
the range of bureaucratic annoyances in a pluralistic government. 
is of an altogether different political order from those that beset a 
personal ruler. 


Upward relationships 


Bureaucratic loyalty is relatively detached from personalities in 
a large, complex democratic state. F. M. Marx notes that “al- 
though committed to loyal service of the government of the day, 
the civil servant [under democratic rule] is expected to place still 
higher his loyalty to lawful government as such, in its. essential 
continuity, government after government.” In France, where 
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constitutions have changed as rapidly as once monarchs did, the 
civil service earned praise for the flexibility of its loyalties: 


The persons that the July monarchy had developed in the grand 
imperial tradition, temporarily driven out by the February revo- 
lution [of 1848], re-entered the administrative service under the 
Prince-President; thus was perpetuated down to 1870, and even 
as late as 1890, by division and bureau chiefs, the tradition of an 
administration vigilant, honest, and conscientious of its duties 
toward the public, even if too much imbued with the notion of 
the sovereign rights of the State.” 


Hyneman echoes the proposition that a sense of duty to the 
public is the supreme loyalty demanded of bureaucracy in a demo- 
cratic state,” noting that “the feeble character of the lines of com- 
munication and the weakness of the bonds of loyalty [among] dif- 
ferent parts of the public services make it difficult for any leader 

. to change the course of the federal bureaucracy as a whole. 
°° Tn the United States, neither Congress nor the President 
has readily permitted the other to impose its will on the structure 
of bureaucracy.” Fiscal accountability and adherence to statute 
have been achieved through a slow process of reform. In England, 
the instruments of reform used to maintain the structure of loyalty 
include continuous controls that were developed in the Treas- 
ury.” Loyalties in these circumstances are institutionalized: in 
rare cases where personal or political loyalties have been found 
essential, an appointment may be exempted from the require- 
ments of a professional civil service. But when demands for 
political loyalty penetrate the career service too far, the results 
can be devastating. In 1937 a British civil servant was found 
guilty of a technical security violation. His conviction was based 
on evidence obtained in a highly dubious burglary of his prop- 
erty, but he was nevertheless dismissed from the British public 
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service in a strikingly disproportionate penalty probably ex- 
plained by his left-wing views. The consequences were a public 
uproar and a decline in morale.” In the United States, extreme 
abuses of the disloyalty issue have been commonplace in war- 
time, but, as in Britain, they seldom affected the morale and 
self-confidence of the bureaucracy. The McCarthy era was an 
exception which paralyzed whole sectors of the public service. 
Dramatic “loyalty” reforms can be much more disruptive in de- 
mocracies than in states which can generate a personal or other 
specific focus for loyalty. 

Far from requiring loyal political activities of their civil serv- 
ants, democracies have increasingly discountenanced any politi- 
cal participation at all in that quarter. Loyalty to the party in 
power is no defense against a charge of political misconduct. As 
Judge Holmes told a free speech plaintiff from his Massachusetts 
bench in 1892, a man “may have a constitutional right to talk 
politics, but he has no constitutional right to be a policeman.”” A 
neutral civil service is of course considered desirable in any 
modern state where professionalism has risen to protect public 
careers against political vicissitudes. But an autocracy demands 
more support even from supposedly neutral civil servants than a 
democracy does, as the examples of Nazi Germany and the Soviet 
Union show. Democracies not only tend to free civil servants 
from the obligations of supporting the current government politi- 
cally, but they even require tolerance of unfavorable activity. In 
Britain the civil service was permitted to take sides against the 
government in the railway strike of 1919, when the Union of Post 
Office Workers refused to act as “strikebreakers”; and many civil 
servants joined in the Sinn Fein strike of 1920. In 1921, when the 
British government was considering the possibility of war against 
the Soviet Union, the Union of Post Office Workers joined the 
Trades Union Congress and Labour party in threatening to call a 
general strike “if such a war were declared.” As Kingsley wryly 
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points out, “the doctrine of Civil Service neutrality was relevant 
only in a stable social environment.” In a democracy, the doc- 
trines of neutrality require the political leadership to tolerate 
marked degrees of disloyalty. 

As a democratic state’s operations and policies become more 
complex and the power and influence of the bureaucracy in- 
crease, ordinary tests of loyalty in fact become meaningless. They 
offer no adequate basis for administrative reform. The civil serv- 
ant must be loyal simultaneously to the constitution, the laws he 
seeks to enforce, and the public interest as conceived within the 
entire political culture. He owes allegiance to the civil service as a 
whole, the agency and division in which he works, and his super- 
visor. These divided loyalties require the bureaucracy to be gen- 
erally representative of the nation, not of a class, and thus able to 
harmonize its increasingly pluralistic functions. Kingsley offers a 
mystical interpretation of the meaning of loyalty to the state: 
“, . . the essence of bureaucratic responsibility in the modern 
state is to be sought, not in the presumed and largely fictitious 
impartiality of the officials, but in the strength of their commit- 
ment to the purposes that State is undertaking to serve.” Kings- 
ley surely overstated the importance of class representation in a 
bureaucracy; he even doubted at all that the upper-middle-class 
British civil service could function effectively under a Labour 
government at all.” It is this class interpretation that forces 
Kingsley to propose some vague higher loyalty as the only 
protector of the general public interest. Clement Attlee himself 
offered the best evidence against this narrow view of repre- 
sentativeness: 


The first thing a Minister finds on entering office is that he can 
depend absolutely on the loyalty of his staff, and, on leaving 
office, he will seldom be able to say what the private political 
views are even of those with whom he has worked very closely. 
The second thing that he will discover is that the civil servant is 
prepared to put up every possible objection to his policy, not 
from a desire to thwart him, but because it is his duty to see that 


61. Representative Bureaucracy, pp. 107-110. 
62. Ibid., p. 274 and chap. 12. 
63. Ibid., p. 280. 


446 Political and Administrative Development 


the Minister understands all the difficulties and dangers of the 
course which he wishes to adopt.” 


Kingsley’s historical study of British bureaucracy suggests, per- 
haps extravagantly, that abuses of class privilege were among the 
most important causes of reform. It could certainly be argued 
that the most urgent reform-mongers there were the successively 
rising classes rather than the retreating privileged orders. In the 
eighteenth century, the aristocratic tradition was perhaps wan- 
ing, but the process was certainly gradual enough to avoid open 
threat to the system. As late as 1806 Cobbett—a polemicist, to be 
sure—sarcastically considered public office as a means “of up- 
holding and cherishing those amongst the ancient nobility and 
gentry, who otherwise might fall into a state that would inevi- 
tably bring disgrace upon rank.”” It is important to note that 
reformers did not at first object to this use of the public service on 
the grounds of the illiteracy and incompetence of occasional 
appointees; they saw no need to remove clerks, for example, 
merely because (as one observer reported) some of them could 
not count above ten.” The reforms of the nineteenth century 
were rather a recognition of the value of introducing increasingly 
broader sectors of the elite into the public service. By the end of 
the first quarter of the nineteenth century, appointments were 
officially tied to partisanship, and the patronage secretary in the 
Treasury had the function of clearing nominees.” Patronage now 
became a means of broadening the representative character of 
the civil service. This reform replaced a system of appointments 
which, according to one only half-humorous summation, denied 
office to anyone who “lacked family influence or had been born in 
lawful wedlock.” Unlike parallel developments in autocratic 
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states, patronage of the civil service neither increased loyalty to 
the crown nor provided financial gain for the rulers. It broadened 
the base of the civil service, using neither adequacy nor loyalty as 
the basis of appointment. Offices were no longer sold as in Ger- 
many, France, and England in earlier periods. Similar class 
changes in the American bureaucracy are identified with the 
Jacksonian era, when the principle of rotation was introduced to 
end both superannuation and the idea of property in public 
office-holding, and to discourage the development of an office- 
holding class.” “Rotation was imposed because it was demanded 
from below, not merely because it was advocated from above.”” 
Although relatively few offices were involved, the flavor of the 
whole period was a rejection of class rule and nepotism. It might 
be argued that the purpose of patronage in Britain as well as in 
the United States was to encourage loyalty to the party, since the 
process of clearing appointments with members of Parliament 
was used to increase the popular appeal and influence of party 
members who stood for election.” But such loyalty is itself an 
influence toward representativeness. At any rate, patronage was 
not a means of creating personal empires within the administra- 
tion. Its purpose and effect were to change the composition and 
attitudes of the civil servants. It thus made them not so much 
loyal, in our special personal sense, as representative. As the ruler 
is pluralized in a democratic state, so are the upward loyalties of 
its bureaucratic elements. 


Lateral Relationships 


In lateral as well as upward relationships, administrative re- 
forms in democracies have broadened the purpose and outlook of 
the bureaucracy. Just as the new uses of patronage and other 
class-related reforms made the civil service nationally representa- 
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tive rather than merely upwardly loyal, similarly, in the relation- 
ship between the bureaucracy and the society, reforms seem to 
be aimed at producing efficiency rather than mere adequacy. 
Middle-class complaints about aristocratic monopoly of public 
office in Britain, for example, have been based less on the desire 
of commoners to gain preferment than on the need for better 
performance of the duties of office. The compromise that had 
terminated the Glorious Revolution continued to protect the 
claims of the aristocracy so long as the public officials themselves 
seemed competent to administer public affairs;” but as humiliat- 
ing military defeats in America and on the Continent demonstrated 
the national incompetence, and as the economy progressed and 
made greater demands on the government, the administrative 
capacities proved increasingly inadequate. Repeated evidence of 
bureaucratic unfitness, rather than middle-class aspirations to 
power, finally destroyed the value of the original compromise. 
Administrative ineptness in the American colonies led Burke 
to campaign for “Economical Reform” in 1780, demanding parlia- 
mentary controls over sinecures, changes in civil service pay, 
and administrative reforms in the exchequer, customs, and other 
operating departments. As industry developed, the population 
moved away from farming, which occupied less than half the 
people by the 1820's; and the proletariat became increasingly 
active partisans of a positive governmental role in the economy. 
In the 1830’s, when local government reforms began, the state 
was expanding its service to commercial and industrial classes 
and the proletariat, and competition began to replace patronage 
in civil service recruitment. In 1823, 1828, and 1836, General 
Orders specifically sought to eliminate “influence” as a factor in 
merit promotions in Customs, and in 1831 in the Excise office.” 
The need for efficient, and professional, administration now 
became a current political topic. In 1853 the Trevelyan-Northcote 
recommendations provided the basis for the present civil service 
by recognizing established age limits for career entrance and 
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limiting admission to civil service to those passing “literary exam- 
inations” administered by a central board. Civil service work was 
to be divided into two categories, routine and intellectual, with 
distinguishing examinations fixed for entrance to each. The prin- 
ciple of promotion by merit was established soon thereafter. 
True, the qualifying examinations, like the educational system 
itself, continued to emphasize classical learning and thus con- 
sciously favored the leisure classes. Even so, the reform was 
especially unpopular in the House of Lords, and it took fifteen 
years of pressure from without before it became effective. When 
the Civil Service Commission began operations in 1855, it was 
obvious that its attentions were needed. In that year over half of 
the 1,686 individuals nominated by the department for civil sery- 
ice appointments were rejected for “gross ignorance.” But rejec- 
tion by the Civil Service Commission did not necessarily deny 
an unsuitable candidate his post: not until 1859 did the Super- 
annuation Act give teeth to the rejection procedure by barring 
pensions to those not admitted to employment by the Civil Servy- 
ice Commission.” In 1860, the principle of certifying three quali- 
fied candidates was established, thus permitting “limited compe- 
tition,” and in 1870 an Order in Council provided for open com- 
petition. The possibility of receiving promotion from lower to 
higher class in the Civil Service was recognized in 1876,” and the 
three-class system—administrative, clerical, and routine—with 
separate education tests based on recruitment from different edu- 
cational levels, was introduced by the MacDonnell Commission 
in 1912-14.” These reforms not only implied changes in the class 
basis of the civil service; they also constituted a continuous and 
cumulative effort to improve efficiency. Such efforts, like nearly 
all presidential initiatives for administrative reform in the United 
States before the time of Franklin Roosevelt,” were addressed to 
issues of economy and efficiency. 
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Internal relationships 


In democracies, reforms touching the internal dynamics of the 
civil service are seldom undertaken in the name of honor. Perhaps 
the closest democratic parallel to the autocratic reforms designed 
to enhance the prestige or honor of the state through those of its 
bureaucracy are the retention of status symbols and the use of 
class preferment. The examinations established for entrance to 
the Administrative Class of the British Civil Service, for example, 
include a viva voce element permitting the examiners to insure 
that candidates have a presentable accent and an adequate ca- 
pacity for small talk. At first, face-to-face interviews accounted 
for one-third to one-fourth of the total qualifying grade.” There 
still remains in the British Civil Service a mythology that places 
“constant emphasis upon the necessity of reputability. Standards 
of propriety are erected into commandments.” The written code 
prohibits a Civil Servant from engaging in any “undertaking 
which might in any way . . . be inconsistent with his position. 

. . [T]he sphere of activity of the Civil Servant is much more 
restricted than that of the ordinary citizen.” A board of inquiry 
on the subject once stated that “the surest guide (of social con- 
duct) will, we hope, always be found in the nice and jealous 
honor of the Civil Servants themselves.” Democratic America 
was not above such class orientations: the United States began as 
a government of gentlemen. George Washington made character 
and reputation his primary qualifications for appointments to 
major public office, hoping to add “dignity and lustre to our 
National character,”” but also believing that personal integrity 
would be the best guarantee of future public service. Govern- 
ment under the Federalists was for the people, if not of or by the 
people.* The decline of the “gentleman” class basis of public 
service orientation required the development of other ethical 
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bases of bureaucratic behavior.” For the French Third Republic 
the ideal could be similarly described: “The duty of the civil 
servant consists essentially in devoting his work to the public 
service. He cannot content himself with going through the mo- 
tions of work like an ordinary worker. . . . The civil servant is 
attached body and soul to the public service. The status of the 
civil servant does not leave him for a single instant even when 
distant from his office.” Similar German views are expressed in 
terms of a “pride of outfit,” which allows the civil servants to 
judge their peers’ performance, and thus protects the professional 
honor of the service as a whole.” 

Expressions of this sort still survive as relics of an earlier, 
aristocratic age, but they take on new meaning in modern democ- 
racies. Although politicians make rhetorical appeals to traditional 
codes of behavior, they have undertaken few actual reforms in 
democracies to reintroduce the spirit of noblesse oblige or the 
myths of honor as a controlling principle in the civil service. In 
most European nations, the civil servants long ago established 
their own courts to maintain surveillance over internal discipli- 
nary problems. But their present activities seem little more than 
bureaucratic self-protection. They do not aggressively seek to 
develop and preserve a sense of administrative honor. It would 
seem more appropriate to consider these activities in the light of 
the general tendency of bureaucracies to substitute “internal for 
external controls over service affairs.” Administrative courts fol- 
low a natural inclination to “become states within states, perfect- 
ing elaborate machinery for their governance and reducing to a 
minimum the area of detailed supervision by the political or- 
gans.” They do not really affect the quality of internal relations in 
a bureaucracy. Kingsley regards this desire for independence 
from political control as “inevitable.”* It is doubtless true, as F. M. 
Marx suggests, that administrative courts do indirectly protect 


84. White, The Jacksonians, pp. 418-420 

85. Aubert Lefas in eee D. White (ed. ), The Civil Service in the Modern 
State (Chicago, 1930), p 

86. Carl J. Friedrich i in cae (ed.), The Civil Service in the Modern State, 
PP. 417 

87. Kingsley, Representative Bureaucracy, p. 186. 


452 Political and Administrative Development 


the state against scandal and perhaps express some “sense of 
propriety” on the part of the civil service.” But as one examines 
the nature and focus of more recent democratic reforms of the 
administrative tribunals, it becomes apparent that the concern is 
less with protecting bureaucratic, self-enforcing principles of 
honor than with providing a sense of professionalism and public 
service. The ombudsman first introduced in Sweden 150 years 
ago is a deliberate effort to keep the bureaucracy responsible to 
public needs. His activities may seem slight and even petty, but 
the institution itself and the growing interest in it in New Zealand 
and the United States provide a symbol of the need for a service- 
oriented sense of professionalism.” 

The modern professional responsibilities of a democratic civil 
service do not correspond very closely to the notions of honor 
fostered by monarchic and aristocratic states. The substantive 
issue in the famous Friedrich-Finer debate, for example, is not 
whether career civil servants are held together by a sense of 
honor, but whether their professional consciousness alone is suffi- 
cient to insure a continuous posture of public service.” The pres- 
ence of conflicting pressures in a democracy provides at least 
some protection against favoritism, partiality, and neglect.” Bu- 
reaucratic evils in a democracy are usually blamed on inatten- 
tions to the public interest rather than on internal codes of behay- 
ior or insufficient prestige. Hyneman’s catalog of bureaucratic 
ailments” lists prejudicing elections, misinforming the public, 
inaugurating policies contrary to public will, failing to take initia- 
tive where necessary, and inefficiency: all of which, apart from 
the first, result from inadequate performance of the service role of 
a public bureaucracy. Nigro’s list” is longer and more specific, 
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though sometimes overlapping: dishonesty, unethical behavior, 
overriding the law, treating subordinates unfairly, violating pro- 
cedural due process, showing partiality to private interests in 
defiance of legislative intention, gross inefficiency, covering up 
mistakes, and failure to show initiative. It is significant that the 
extensive remedies he proposes” call in almost every case for 
legislative action of some sort; but clearly such laws must be 
accompanied by increased responsibility for institutional self-dis- 
cipline and a public service orientation. 

An interesting question about reforms of this category is 
whether reliance upon legislative action—upon resolutions, inves- 
tigations, and laws—can produce the desired service orientation. 
As Crozier discovered in his analysis of French bureaucracies, 
civil servants develop a resistance to change, becoming more 
rigid as they perceive a threat to themselves, and thus in the end 
making the change all the more urgent. His conclusion is that 
“change in a bureaucratic organization must come from the top 
down and must be universalistic, i.e., encompass the whole organi- 
zation en bloc. Change will not come gradually on a piecemeal 
basis. It will wait until a serious question pertaining to an impor- 
tant dysfunction can be raised.” In the examples studied by 
Crozier, the French administration responded to change by main- 
taining an equilibrium among three patterns of behavior: “(1) 
The alternation of periods of routine and crisis and the need for 
crisis for breaking up the daily routine order; (2) the will and 
passion for planning, ordering, and equalizing all situations; (3) 
the opposition between the negative and conservative behavior of 
all formal groupings, and the effervescence and intellectual irre- 
sponsible creativity of individuals.’ His conclusion from the 
French experience is that “reform can be brought about only by 
sweeping revolution.”” This judgment seems to rule out piece- 
meal reform as an effective means of improving the internal 
relations of a bureaucracy. Yet melioristic reorganizations in the 
United States have introduced reforms sweeping enough to sat- 
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isfy even Crozier, bringing the bureaucratic structure in line with 
changing functions, and thus contributing to a programmatic 
service orientation. Reorganization can also become a fairly rou- 
tine matter. The American Congress has often permitted the 
President to make reforms piecemeal. The Overman Act of 1918, 
a law of 1932 giving President Hoover reorganization authority 
and another in 1933 for Franklin Delano Roosevelt, and the 
Reorganization Acts of 1945 and 1949 all authorized the Presi- 
dent to use executive orders to reorganize and even abolish 
agencies, subject to congressional vetoes of various kinds.” The 
piecemeal approach has prevailed even in France, where legalis- 
tic approaches to administration reign supreme, although the 
civil service was never governed by a common code. “Every 
attempt to enact statut des fontionnaires by parliamentary action 
has ended either in partial or in complete failure.”” Civil servants 
desired protection against arbitrary treatment, but the govern- 
ment so feared radical unionism that efforts to encourage and 
permit it in 1846, 1848, 1888, 1891, 1895, and 1897 all failed, as 
did a central commission after two years of work in 1909. The 
French solution, like the American, was a series of acts, both 
legislative and administrative, rather than a general Civil Service 
Code. The legislature acted, but no revolutions occurred.” 

In recent years, however, important (and perhaps revolution- 
ary) changes in administrative behavior have been introduced by 
changing procedures rather than organization. Performance 
budgeting, planning-programming-budgeting systems, and other 
such devices bring about a kind of artificial self-discipline by 
focusing on the larger purposes of an agency. Simon™ and other 
students of administrative behavior have also shown that organi- 
zations possess many informal resources for influencing the indi- 
vidual decisions and behavior of employees. These include, for 
example, assertion of authority over areas of activity that lie in 
the individual civil servant’s zones of acquiescence or “indiffer- 
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ence’;*” encouraging individual self-identification with the or- 
ganization, usually by harmonizing the interests of each; gradu- 
ally making use of criteria of efficiency and rationality; constantly 
engaging in persuasive communications of advice and informa- 
tion; and finally, through training or “preprogramming” bureau- 
cratic actions. These devices are less than revolutionary, and 
more than legislative. But they are often effective, and even these 
gentle techniques for introducing behavioral change therefore 
meet with resistance. Practically all experiments with modern 
techniques in human relations and participative management 
have produced some uncertainty and unexpected employee re- 
sistance.*”” 

Both revolutionary and routine reforms find their greatest diffi- 
culty in dealing with the internal dynamics of bureaucratic be- 
havior. This difficulty is perhaps greatest in a democracy, which 
seeks to induce a self-renewing public service orientation. Para- 
doxically, the bureaucratic systems themselves nearly always 
seem to derive the strength to resist change most directly from 
reforms aimed at internal relationships. They either absorb the 
reforms into their own goal-sets and thus divert further action 
against their behavior, or they gain from them increased responsi- 
bility for self-discipline. The more democracies demand from the 
bureaucracy, the more important it becomes to make use of 
self-generating professional standards as a means of improving 
internal relationships. 


IV. Modernizing Polities 


Most postcolonial countries emerge from a political context of 
ostensibly democratic ideology and aspiration with a national 
leadership that is highly personal, if not autocratic. Other mod- 
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ernizing polities display a similar mixture of political forces even 
when they have been spared the benefits and costs of colonialism. 
Yet few of these states are either traditional autocracies or West- 
ern democracies. Although they have points of resemblance to 
both forms of government, their political requirements of mod- 
ernization and national self-assertion are distinctive and unique. 
Unfortunately, however, there are few data upon which to exam- 
ine the nature of administrative reform in these polities. 

The position of the bureaucracy (both civilian and military) in 
such countries is of unique importance. Its social and political 
coherence and its proficiency nearly always outreach those of 
other potentially competing or controlling groups, and its relative 
political strength in the society makes it resistant to control. Thus 
where national independence is recent, or where the desire for 
economic modernization has been suppressed, there has been 
little history of administrative reform. Some nominal reforms may 
have taken place, but they have often had little effect because the 
rulers have lacked the political power to introduce any measures 
not solicited by the bureaucracy itself. Even so, it is possible to 
extrapolate from recent experiences in developing countries the 
desired upward, lateral, and internal bureaucratic relationships 
that give rise to reform efforts. In a few such countries, some 
gestures of reform are visible, or at least predictable. In still 
others, however, only the more unpleasant consequences of inac- 
tion are on display, and one can only speculate about the extent 
to which administrative reform might have been able to avert or 
mitigate political disaster. 

In these modernizing countries, the bureaucratic failings of 
greatest moment are those concerned with nation-building and 
economic development, two goals generally pre-eminent in the 
political consciousness of the rulers and elites." Failure to deal 
with these weaknesses has often had serious political conse- 
quences, resulting not only in the fall of governments and consti- 
tutions, but also in the substitution of mystical, non-rational goals 
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for the original aspirations of the new statehood.” The three 
levels of bureaucratic relationships examined previously can all 
be interpreted in terms of these twin aspirations. The bureaucra- 
cys upward relationships to the political leaders are not merely 
those of loyalty, as in the traditional autocracies, or of representa- 
tiveness, as in the Western democracies, but of polycommunal- 
ity,” a much more explosive matter. Failure to achieve ethnic 
balance in the bureaucracy was one of the leading causes of the 
present Nigerian civil war. The lateral relationships of the bu- 
reaucracies in these countries are even more fundamental than 
those of adequacy in producing revenue or efficiency in perform- 
ing public functions. They become the ultimate tests of a govern- 
ment’s survival: effectiveness in establishing the basis of social 
order and economic growth. Finally, the internal coherence of the 
public service is not based either on honor or on a creed of public 
service but on its political contributions to national development. 
Independence from an external colonizer or from traditional 
rulers makes the bureaucracy an essential element in political 
mobilization and popular socialization. Its internal logic must 
therefore be some combination of these two elements, and admin- 
istrative reforms directed internally represent an effort at what we 
usually call politicization (see Table 2). 

The elemental forces released in the processes of political and 
economic modernization are those of violence as well as pride. 
The bureaucracy has great responsibilities in these countries. As a 
favored elite it is often far removed from the way of life of the 
“upstart” politicians on the one hand, or the traditional landlords 
and peasantry on the other. It is a distinct force in its own right. 
It is not only the guardian of public safety, inheriting the func- 
tions of the colonial or traditional past, but it is also the primary 
agent of economic and social development. Moreover, it is also 
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Table 2. Political Forms and Administrative Reform 





Forms of Polity 








Administrative Traditional Western Modernizing 
relationships autocracies democracies states 
Upward Loyalty Representa- Polycommunality 
tiveness 
Lateral Adequacy Efficiency Effectiveness 
Internal Honor Service Politicization 





called upon to play new political roles of building a nation and 
creating a civic culture. Its upward relations to the tribal and 
other ethnic groups are essential to nation-building; its lateral 
duties to the society are necessary elements in economic develop- 
ment; its internal beliefs and attitudes, drawing from both the 
political and the economic aspirations of the nation, are symbols 
of a civic culture that must still be created in the society as a 
whole. In whatever direction the bureaucracy looks, it finds its 
own role enlarged and expanded. For these reasons, adequate 
administrative reforms seem both more essential and more difh- 
cult in the new states than in other polities: essential because 
these societies cannot achieve the conditions of survival unless 
their governments can perform as demanded; more difficult be- 
cause neither the knowledge nor the controls exist to convert a 
makeshift civil service into the powerful and even saintly self-de- 
nying force that seems necessary. The consequences of this para- 
dox are to be seen in the wreckages of democratic institutions and 
hopes on three continents. Conventional approaches to reform are 
tragically inadequate in these instances. 


Upward relationships 


“Polycommunality” describes an upward relationship not to a 
personal ruler or governmental institution or even a social or 
economic class, but rather toward the sources of power that must 
be integrated in order to establish a nation-state. Nearly every 
colony, for example, was artificially created for the convenience 
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of Westerners who sat in distant country houses or elegant con- 
ference rooms and drew impressionistic boundaries on sketchy 
and inaccurate maps. Linguistic consistencies and tribal loyalties 
were not the bases of creating many of these colonies, which were 
never conceived of as nations even in embryo. They were to be 
governed by a foreign bureaucracy with the assistance of what- 
ever native leaders could be found. The notion of creating politi- 
cal unity for affirmative collective action was seldom useful for 
imperial purposes, and it was not until the independence move- 
ments succeeded in creating or taking over central governments 
that the administrative structure began to reflect the divisive 
separatisms known loosely among Westerners as tribalism. When 
local forces began to compete for position and power in a larger 
political context, the bureaucracy also began to reflect these new 
ethnic factors. Modernizing states that have not had recent colo- 
nial experiences, from Guatemala to Ethiopia and Thailand, often 
display similar communal multiplicities that have to be recog- 
nized in the bureaucratic composition. 

Ethnicity in the first instance meant little more than replacing 
colonial administrators with local personnel. Kingsley found that 
this process usually took the first one to five years after independ- 
ence.” A Nigerian commission quoted the Malayan government 
approvingly in citing the dictum that “one of the fundamental 
rights and privileges of a self-governing colony is that it must 
have control of its public service.” This process had to include 
district local officers so that the people could see the fruits of 
independence.” At the governmental centers, too, the process of 
localization had to be visible and, often, sudden. Only 451 of the 
1,064 members of the Indian civil service in 1947 remained after 
the partition.” Younger’s survey showed the dramatic change 
that took place in Ghana and Malaya in the first years of inde- 
pendence (see Tables 3 and 4). 
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Table 3. Localization of the Public Service in Ghana, 1952-58 


June 1952 December 1958 
Ghanian officials 544 (29%) 1,984 (69%) 
Overseas officials 1,322 (71%) 880 (31%) 


Source: Kenneth Younger, The Public Services in New States (London, 
1960), p. 53. 


Table 4. Localization of the Public Service in Malaya, 1956-58 








August 1956 January 1958 
Malayans 781 (26%) 1,185 (38%) 
Overseas 1,721 (58%) 1,185 (38%) [sic] 
Vacancies 468 (16%) 751 (24%) 
Total 2,970 3,121 





Source: Younger, The Public Services in New States, p. 62. 





In Sudan, British officials serving in the civil service dropped 
from 1,180 in 1954 to 160 in December, 1955."" Sudan repre- 
sented, in Younger’s view, an “extreme form of the familiar expe- 
rience... .”"” But even so, “there was no administrative collapse. 
There was, however, a general drop in efficiency and a real threat 
to future development. . . .”*” The demand for localization was 
not, of course, for a complete turnover in the public service: of 
the 300,000 members of the British colonial service in 1949, only 4 
per cent had been “recruited externally.” The problem was that 
nearly all of these expatriate administrators (as they were called 
after independence) occupied the higher and controlling posts.™ 

In some cases the process was gradual and planned. Cole’s 
discussion of Nigerianization notes that preparations for replac- 
ing British bureaucrats began with a scholarship scheme before 
World War II; then in 1952-53 a commission was appointed to 
study Nigerianization, and in 1957 a Nigerianization officer was 
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directed to report annually on the progress of localization. A 
special parliamentary commission in 1958 urged greater speed 
even at the cost of “some deterioration of standards.” Fainsod 
notes that some countries (Pakistan, Nigeria, India) tried to 
make the transition smooth by keeping expatriates in selected 
posts temporarily, while others (Burma, Congo, and Indonesia), 
which had been led by independence “freedom fighters,” ex- 
pelled foreign civil servants en masse, thereby creating an admin- 
istrative vacuum.” 

But polycommunality in the public service did not mean 
merely expelling Western colonial officials in favor of local ad- 
ministration. It also meant choosing nationals from the right 
ethnic or tribal groups. Thus Younger’”’ observed that in one case 
“the object of the government [is] not merely Nigerianization but 
Northernization,” and Cole’® noted that “Northernization has 
been directed much more vigorously against Southern Nigerians 
than against Expatriates.” Tilman’s study of the Malayan bu- 
reaucracy took special note of the communal problems following 
independence. Between 1956 and 1962, the number of British 
and other Western civil servants dropped from 2,060 to about 
200.” But in filling these posts the different ethnic groups in- 
creased their strength disproportionately: the numbers of 
Chinese in Division I posts grew from 13.2 per cent in 1957 to 34 
per cent in 1962, while the Malays increased only from 14.1 per 
cent to 29.3 per cent and the Indians from 7 per cent to 15.9 per 
cent.” Thereafter a substantial preference—as high as four to 
one—was given to Malays in the quotas established for recruit- 
ment into the most prestigious levels of the civil service. The 
ethnic balance desired in the Malayan civil service was not pro- 
portionate representation of various population groups but the 
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protection of a political power base for the Malays. This base had 
been established under the British in order to protect the natives 
against the urban, educated, and more aggressive Chinese and 
Indian communities that already dominated professional and 
commercial life. Similarly, the disproportionate role of Northern 
and Central Vietnamese in the governmental structures of South 
Vietnam was a source of serious discontent with the Diem re- 
gime, which used not only ethnicity, but its most extreme form— 
kinship—in making key administrative appointments. The par- 
tition of Pakistan and India also arose from ethnic causes. Before 
partition only g per cent of the Indian civil service had been 
Muslims, nearly all of whom transferred to Pakistan thereafter.” 
Few Hindus were in secretaryships in Pakistan after independ- 
ence.’ President Ayub admitted in 1961: “We are inclined to- 
wards provincialism, parochialism, tribalism, and selfishness”: 
an ethnicized civil service became a welfare device for providing 
employment for unnecessary and incompetent help.” Ethnic and 
communal specialization in the bureaucracy has also been noted 
in Burma and Ceylon.” The administrative reforms demanded in 
the name of polycommunality are as urgent and necessary as 
those called forth by the ruler’s demand for loyalty or class 
demands for representativeness. But ethnicity or polycommunal- 
ity is not a single factor, and judgments about timing and propor- 
tions are among the most tortuous political decisions that have to 
be made in the nation-building phases of independence. 


Lateral relationships 


It is ironic that in the underdeveloped countries economic 
development demands more of the bureaucracy than adequacy in 
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supplying resources for the state’s operations, but it does not 
require as much as efficiency in performance. What is required is 
rather the more immediate goal of effectiveness.*’ At whatever 
cost in corruption or mismanagement, the government must col- 
lect the taxes and fees needed, and it must actually carry out at 
least most of the programs that have been planned and promised. 
It would be going too far to say that efficiency is not desired, and 
even urged, but few governmental functions can be radically 
altered merely because they were too costly or too slow. Even 
legal responsibility is a secondary consideration. Western legal 
codes designed to keep the bureaucracy responsive to law do not 
seem to have this effect in underdeveloped countries because 
there, administrative performance is paramount. “[J]udged by 
their political consequences, the courts would appear to have 
heightened bureaucratic irresponsibility rather than reduced 
it.’ Relatively few of the reforms that have taken place in the 
underdeveloped countries have really aimed at reducing costs, 
speeding performance, improving quality, or enhancing legal re- 
sponsibility. New governments do not have to be efficient; but 
they have to do in actuality most of what they declare must be 
done. There is little room in the scope of government operations 
in these countries to permit the luxury of non-performance. 

One reason why postcolonial governments have to settle for so 
little is the sheer burden of the demands placed upon them by 
independence. In Malaya, as elsewhere, “independence and the 
expanded development schemes of the Federation have imposed 
upon these officials more responsibility than their British guardi- 
ans ever had to bear.” In general, development administration, 
as the “carrier of innovating values . . . embraces the array of 
new functions assumed by developing countries embarked on the 
path of modernization and industrialization.”” To fulfil the enor- 
mous expectations of independence, the new governments have 
had few alternative instruments of social action beside their own 
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civil service." Few students of administration could predict 
other than difficulty, as Kingsley did for the government of 
Ghana, when the bureaucracy was impelled into “complex eco- 
nomic areas [such as detailed import and export controls]. The 
relative youth and inexperience of the civil service as a result of 
ethnicity reforms™ often tend to induce feelings of inferiority 
and inadequacy, which, in turn, lead many civil servants to rely 
heavily on outworn procedures, ritualized into a form of security, 
and to adopt arrogant, face-saving attitudes in dealing with a 
dissatisfied public. 

The reforms that are called forth by these conditions are less 
those of streamlining and efficiency than those which permit the 
government to do its tasks at all. Performance budgeting in the 
Philippines did not improve the use of the budget as an instru- 
ment of cost control; it was introduced as a substitute for political 
reform so that the government could appear to respond to West- 
ern techniques without interrupting the normal course of 
events.” Western conventions of the merit system are also some- 
times disappointing when practiced in the undeveloped coun- 
tries: no civil service that is based on ethnic representativeness 
can be recruited by universal competition.” Indeed, it could be 
argued that too much bureaucratic efficiency would be a source 
of weakness in the political development of states lacking other 
countervailing sources of power.’ The most acceptable of the 
administrative reforms brought in by Western technical advisers 
are technical rather than managerial in nature. They occur as a 
result of suggestions made on a program basis, involving the 
introduction of professional standards to insure competent per- 


131. Joseph LaPalombara, “An Overview of Bureaucracy and Political Develop- 
ment,” in LaPalombara (ed.), Bureaucracy and Political Development, pp. ix, 
4-5. 

132. Kingsley, “Bureaucracy and Political Development,” pp. 313-314. 

133. Ibid., p. 311. 

134. Riggs, The Ecology of Public Administration (Bombay and New York, 
1961), pp. 100-117; Riggs, Administration in Developing Countries, pp. 15-19, 
176-179. 

135. Malcolm B. Parsons, “Performance Budgeting in the Philippines,” Public 
Administration Review, XVI (1957), 173-179. 

136. Riggs, “Bureaucrats and Political Development,” p. 128. 

137. Ibid., pp. 126-127. 


Sources of Bureaucratic Reform 465, 


formance. When such approaches are taken, programs in public 
health, agriculture, and other professional fields become more 
effective than before, though often at costs that appear exorbitant 
to any observer except the government that installed the pro- 
grams in the first place. 

There are, of course, routine operations in which the introduc- 
tion of more efficient methods will be welcomed and even de- 
manded, especially if the misused funds or personnel are needed 
elsewhere. But these purposes are usually secondary in the newly 
developing countries where the government's main problem is to 
establish itself, to fulfil the political and economic promises of 
independence, to provide ethnic balance within the national 
community, to protect a few bastions of privilege, and perhaps to 
make use of public employment as spoils or a substitute for 
traditional welfare activities. Quite apart from the readily per- 
ceived dangers of making a bureaucracy so efficient as to threaten 
the political leadership, too much efficiency may endanger the 
effectiveness of certain government programs that are more im- 
portant than the saving of time or money. Perhaps the norms of 
efficiency may be safely installed only when they do not threaten 
other more important values. 


Internal relationships 


Even if reforms in the cause of polycommunality succeed in 
dominating the selection process in the civil service, and the 
administrative performance is sufficient to move governmental 
programs forward satisfactorily, the potentials of the bureaucracy 
for nation-building may still be unfulfilled. The requirements of 
independence involve mass responses not known in colonial 
times. And the administrative elite, although considered a pri- 
mary instrument of modernization, is almost by definition far 
removed from the population in education, outlook, and style of 
living. Both the necessity of building national consciousness and 
the need for mobilizing public co-operation for economic devel- 
opment, especially in agriculture, call on the bureaucracy to serve 
as popular teachers and leaders. When the bureaucracy is tem- 
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peramentally unfitted to participate in the political socialization 
of the public, it must be internally mobilized for the purpose. It 
becomes itself a prime target of political socialization. 

Many observers have identified the politicization of the civil 
service as one of the first consequences of independence. The 
plenary powers of the local district officer give way to new spe- 
cialized functions as the new officials are organized along politi- 
cal lines and lose their magisterial functions to the police.” The 
new civil servants become less concerned with maintaining order 
and supplying resources than with representing “their respective 
movements, parties, or sectors,” seeing their role as one of “ac- 
commodating various groups to the framework of the centralized 
polity.” Their work must now transcend local concerns, since 
regional and national programs now become “potent instrument|[s] 
of unification,” binding together new nations which were no more 
than “historical accidents in the first place.” Politics rather than 
law becomes the root of successful administration. Riggs, obsery- 
ing an imbalance between policy-making and policy-implementing 
structures in new nations, also notes that the political function is 
gradually “appropriated” by bureaucrats. Since elections in these 
countries are not seen as necessarily a reflection of popular will, 
and since the courts do not serve as restraining “bulwarks of the 
rule of law,” the consequences are that chief executives and their 
administrators tend to become arbitrary, authoritarian, and even 
charismatic—in a word, political but unresponsive.™ Pye is not 
really dissenting from this judgment in his complaint that the 
bureaucracy is too legalistic and not politicized enough. “In many 
of the new countries administration would be far more effective if 
administrators were to adopt more aggressive measures and seek 
to be more political.” The difference between Pye and Riggs on 
this point is not whether the bureaucracy in the new states tends 
to become politicized, but whether it is politicized enough. 
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Efforts to use the bureaucracy as a first step in the political 
socialization of the public often begin with a recruitment cam- 
paign to enlist the support of hitherto disadvantaged groups. 
Ethnicity reforms, already discussed, are part of this process. In 
Malaya during the guerrilla emergency, one-quarter of the higher 
civil service posts were opened by quota to Chinese and other non- 
Malays, “to demonstrate to the urbanized Chinese [who might 
have otherwise been tempted to support the guerrillas] that they 
were to be given official status in the Peninsula.” The Chinese 
needed special opportunities to participate in government posi- 
tions because as immigrants to Malaya they had received their 
political socialization from clans and extended families, unlike 
the Indian immigrants who had merely moved from one paternal- 
istic colony to another and were already familiar with relevant 
political processes and values.™* Bureaucratic recruitment based 
on ethnicity only recognizes the importance of ethnic groups in 
the composition of the state, however. Strengthening the political 
capability of the bureaucracy requires changing traditional eth- 
nic behavior and attitudes as well. The next stage of reform in 
Malaya may well include some effort to use the Chinese element 
in the bureaucracy to strengthen the national self-consciousness. 

Internal reforms are required if the bureaucracy is to communi- 
cate effectively with the citizens they are to activate and mobi- 
lize. The civil service belongs to, and represents, “the values, 
prejudices, and ambitions of a very definite and limited stratum 
of the total society—the more established, Westernized, and edu- 
cated families. Generally, the politicians do not belong to this 
social class. . . .”” In India, the “governmental leadership is 
recruited from the 2 per cent of the population which speaks 
English. . . .““° The language of the planners is usually remote 
from the people, often assuming a widespread demand for imme- 
diate improvement in standards of living: a form of “xenophilia” 
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that betrays a “severely deficient empathy for the state of mind of 
one’s fellow-countrymen.”'” In an eloquent essay, Sovani speaks 
of the relics of the Hindu tradition that impede development in 
India, ranging from the caste system to the sterile ways used by 
individuals to escape from the immobility of their own past. The 
solution to these attitudes calls for national moral leadership™ 
that will almost certainly involve the civil service in finding new 
ways of releasing national and individual energies. But securing 
the desired attitudes and actions from the civil service calls for 
reforms not listed in the handbooks of public administration. 
What is needed is not only the assignment of new roles to the 
bureaucracy and reorganization of the government's instruments 
of action, but also, within the bureaucracy itself, new perceptions 
of society and the state. These perceptions cannot be developed 
through training programs alone, which may soon become routine 
and legalistic, especially when designed by, and left to, the ex- 
perts. The kind of moral leadership called for by Sovani requires 
not merely the exhortations of political figures but more espe- 
cially the example provided by the most trusted and respected 
members of the civil service itself. As experiences in the Western 
democracy have suggested, many of the most important adminis- 
trative reforms involving codes of behavior have to be introduced 
from within. 


V. Conclusion: A Note of Caution 


Before drawing conclusions from the evidence presented thus 
far, it is time to invoke some of the caution that has been momen- 
tarily suspended for the sake of this rather unconventional argu- 
ment. The present analysis has deliberately fused bureaucratic 
reform with constitutional and political factors that students of 
public administration usually consider irrelevant. It has not con- 
sidered the problem of governments that need reform but seek 
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instead to perpetuate static traditional values, or those whose 
political condition is too unstable to consider reform at all. Fi- 
nally, it has overemphasized modal differences in administrative 
behavior and reform in the three forms of government in order to 
clarify their relationship to other political circumstances. Over- 
emphasis introduces oversimplification, a risk especially danger- 
ous for the literal-minded who may be inclined to substitute 
historical generalizations for a specific political reality. It is prob- 
ably unnecessary to state that few personal-rule states can really 
make all political decisions flow from a single source; that democ- 
racies do not always seek to control the arbitrariness of adminis- 
trative actions but may tolerate them for long periods of time; 
and that postcolonial states do not necessarily give nation-build- 
ing socio-economic modernization the highest political priorities. 
The assumption that these things are more or less true is only a 
convenience for classifying what reforms they do undertake. By 
the same token, reforms in the interest of loyalty are no monopoly 
of the traditional autocracy, and the politicizing role of the bu- 
reaucracy may sometimes be assigned, with appropriate altera- 
tions, in personal autocracies as well as in the modernizing states. 
Nor does this catalogue of reforms cover all possible motives of 
individual reformers. What I am attempting to do is to counteract 
the effects of one set of oversimplifications (those that attempt to 
divorce administrative reform from politics or equate reform with 
some objective natural-law virtue) with what seems to be a less 
distorted set. These generalizations do not eliminate the need for 
analyzing interrelationships among the three levels of possible 
administrative reform and their respective political settings. 

Such an analysis would have to acknowledge the existence of 
tensions and ambiguities among these levels of administrative 
interaction. The dimensions “upward,” “lateral,” and “internal” 
do not mean the same things in different polities where the focus 
of the relationship varies. In traditional autocracy, the upward 
focus is upon a single figure or symbol, as contrasted with that in 
a democracy, where a diffused sovereignty of the people is as- 
sumed. In newly developing states, the upward relationships may 
be tied into symbolic leaders, but are often obscured by responsi- 
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bility to ethnic groups that are less than a whole nation but more 
than a ruling class. Similarly, the lateral relations of the bureauc- 
racy in the traditional autocracies look only to the noble and 
moneyed classes, while in the democracies and modernizing 
states they include the citizens and beneficiaries of government 
programs. The internal self-discipline of the bureaucracy also 
reflects (and perhaps in the form presented here, exaggerates) 
the different perspectives in which the civil service is expected to 
perceive its role. Finally, the bureaucracy is not presented as a 
constant surrounded by a set of dependent variables but as itself 
a changing quantity. These facts call attention to errors arising 
from the convention that portrays a nation’s bureaucracy as a 
static resource to be allocated according to rational political and 
economic criteria. 

The administrative specialist as reformer is also tempted to 
overlook the fact that little is currently known about the detailed 
consequences of past reform measures. In the absence of guaran- 
teed results, he is tempted, following the famous “Hawthorne” 
experiments of a few generations ago,” to take the view that any 
reform is better than none. Just as a patent medicine that does 
not deal with the causes of a sickness may improve the psychoso- 
matic conditions that produce the symptoms, attention to the 
need for better administrative performance may bring it about. 
The proposed approach does not challenge the potential thera- 
peutic value of such witchcraft. It may, however, aid the diagnos- 
tician to make use of political folk medicine instead of ignoring it. 

Bureaucracies are not easily mobilized by external forces. Even 
when the public does make its demands known, the bureaucracy 
may lack the empathy necessary to develop a sense of urgency in 
its response. In most underdeveloped countries, both sides of the 
demand-response formula are weak; the public possesses scanty 
resources for expressing its interests, and the bureaucracy has 
little sympathy for the conditions under which most citizens live. 
The forces that compel or induce bureaucracies to follow a de- 
sired rationale in these circumstances are much more complicated 
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than the legal relationships, the prestigious hierarchies, and the 
popular demands that have supported reforms in autocracies or 
Western democracies. Because of the greater difficulty of using 
reform as a means of changing bureaucratic behavior in the 
newly independent countries, a wider range of sanctions, and 
especially those invoking the participation of competing subsys- 
tems, is called for. 

In the last analysis, the behavioral sources of administrative 
reform cannot be seen as standardized faults in a bureaucracy or 
as the caprice of a ruling group. Just as it takes two to make a 
quarrel, so two parties are necessary—and, indeed, several more 
are usually involved—before a bureaucratic annoyance leads to 
action. Inappropriate behavior becomes so only in terms of politi- 
cal requirements of a society's leadership. Thus the conventional 
wisdom of Western public administration often fails to provide 
adequate standards for prescribing reform in the new states. The 
leaders of these governments may find comfort in the knowledge 
that the challenge and the range of experimental alternatives 
available to them far transcend those available in the West at any 
time in its history. It is perhaps less comforting to them to 
discover that this fact greatly reduces the immediate relevance of 
Western doctrines to their current problems. 
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Productivity, Administrative Reform, 
and Antipolitics: Dilemmas 
for Developing States* 


Warren F. Ilchman 


Politicians at the top, then the military, and the real 
brains at the bottom. . . . We're living in a society that 
contains a monstrous contradiction, modern in technol- 
ogy but archaic in its social organization. ... We 
[scientists] do the thinking for an archaic crowd of 
nitwits and allow ourselves to be pushed around by ’em 
in the bargain. 

Frep Hoyte, The Black Cloud 


Instead of a rigid hierarchy of status and authority 
there tends to be what is roughly, in formal status, a 
“company of equals,” an equalization of status which 
ignores the inevitable gradation of distinction and 
achievement to be found in any considerable group of 
technical competent persons. 

Tatcotr Parsons, Introduction 
to Max Weber's The Theory of 
Social and Economic Organization 


Ironically, the last outpost of colonialism may be the univer- 
sity. There, otherwise humane and tolerant men, such as we, 
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stratify the world for the purposes of analysis and invariably 
place those who ruled at the top of the rank order and those 
recently liberated at the bottom. In all things deemed relevant in 
modern social science, they who were least remain so. Where 
schoolboys’ maps were once colored to indicate empires, they are 
now marked to show the industrially advanced and backward, 
the overpopulated and properly populated, the politically stable 
and unstable. Even the white man’s burden is curiously rediscov- 
ered when we define the course of change, the relative merits of 
technologies, and the readiness of others to absorb our advanced 
ways. 

But in this act of stratifying nations for scholarly purposes we 
often reveal ourselves in unintended fashions. For instance, we 
assume that intellectual technologies, whether they are social 
work or public administration or economics, are “natural” to our 
societies and deeply rooted in our problems, values, and styles of 
productive activity. Elsewhere, especially in “developing states,” 
we further assume that these technologies are “unnatural,” that 
their importation must be prepared for, that values must be 
changed and peoples equipped to accommodate the exported 
complexity and sophistication. 

This latter proposition may be true. The intellectual technolo- 
gies we export contain a host of values and orientations that may 
find little nurture in the host developing nations. But it may also 
be true that among those technologies are some which are scant 
socialized even by the donors. The purpose of this chapter is to 
explore one of those technologies and to point out that in nations, 
“advanced” and “less advanced,” a problem is shared. The prob- 
lem relates to the rise of a group of public servants advancing an 
administrative and program technology and the potential politi- 
cal consequences of that development. 
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I 


The appearance of what might be a new ideal type for so- 
cial analysis should be treated in the same manner as additions 
to the periodic table are treated. The discovery provides an 
occasion to reconfirm a mode of research and to expand the 
possible combinations in the analytic universe. Not only may 
previously identified elements be compared in new light, but 
scholarship is advanced through the necessity of cataloguing the 
ideal type’s attributes and relationships. Such an opportunity is 
provided by the emergence of rational-productivity bureaucracy 
which constitutes the new general administrative and program 
technology and poses political problems for “developed” and 
“developing” states alike. 

Emergence implies a swift appearance, essentially unheralded. 
This is inaccurate in the present case. The likelihood of rational- 
productivity bureaucracy was foretold by Saint-Simon, Comte, 
and Veblen and kept alive by sociologists and social critics, espe- 
cially French, with the interim and imprecise conception of 
“technocracy.”* But interim and imprecise was the earlier con- 
cept. A clearer referent can now be identified. It imputes no more 
autonomy, scope, or science fiction-like attributes than empiri- 
cally exist or are logically necessary. Moreover, the newer ideal 
type is largely free of the obloquy, fears, and inflated aspirations 
that mark technocracy. 

Rational-productivity bureaucracy as an orientation toward ac- 
tion and a form of social organization can be associated with 
specific episodes and major on-going developments. Many events, 
in various parts of the world, chronicle the emergence of activity 
approximating rational-productivity bureaucracy: the 1909 social 
budget in Great Britain;* the development of permanent military 
planning staffs in Western Europe in the nineteenth and early 

1. See, for example, Maurice Druesne, Les Problems Economiques et la Techn- 
ce (Paris, 1933), and Jean Meynaud, Technocratie et Politique (Lausanne, 
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don, 1962), chap. 1. 
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twentieth centuries;’ the first five-year plan in the Soviet Union in 
1928;* the overturning in the late 1930's of constitutional re- 
straints on United States’ governmental managing of the econ- 
omy;’ the Beveridge Reports of 1942 and 1945 and later Labour 
party social and economic planning;’ the Employment Act of 
1946 and subsequent establishment of the Council of Economic 
Advisers;’ the Monnet Plan in 1944 and the first French plan in 
1947; general national and regional planning occasioned by the 
European Recovery Program and later the European Common 
Market;’ the development of national and international technical 
assistance programs,” the creation of the Policy Planning Staff in 
the United States Department of State in 1947;" large-scale 
public subsidization of basic and applied scientific research in the 
post-1945 period; the first five-year plan in India in 1951; the 
beginning of the National Economic Development Council in 
Great Britain in 1961;“ the application of Program Planning 
Budgeting System in the American Federal Executive in the 
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1960’s."" From these landmark events, major continuing develop- 
ments began or were accelerated: for example, the rise of contin- 
uous professional military planning and later civilian national 
security analysis; professional diplomatists with increasing area 
and functional specialization; the mounting role of economists 
in welfare planning and later in managing whole economies;”* the 
enlarging significance of professional management specialists in 
and out of government; the emergence of communications and 
computer scientists in the public and private sectors;” the 
enhanced activity and number of scientists and engineers in 
weapons research and in government and private research and 
development activities.” Few existing studies even indicate the 
changing total of people so engaged; none as yet can indicate 
qualitatively their importance to various social, political, and eco- 
nomic ends.” 

Many of the reasons adduced by Weber—both “conditions” 
and “predeterminants’—for the rise of legal-rational bureaucracy 
apply to rational-productivity bureaucracy as well.” While I can- 
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not attribute approximate weight to them, several seem, a priori, 
to have relevance. Among them, undoubtedly, are the continued 
social and economic policy consequences of legal and political 
equality—achieved and aspired to. These have thrust the state, 
almost everywhere in the world, into an active continuous role to 
maintain or improve incomes and to insure health, safety, and 
education of whole populations.” “Expert” skills in large numbers 
are required for this not only in government but also in interest 
associations; flexible, goal-defined policies give scope to those 
with these skills. 

Simultaneously, the needs to induce changes in the modes of 
production or to sustain a highly diverse and interdependent 
economy necessitate rational productive skills in the public and 
private sectors alike. They are used to insure the supply of the 
factors of production at predictable and plannable levels, to pre- 
serve, extend, or project the parameters of foreign commerce, and 
to foster industrial innovation through research and development 
activities. 

These changes and the skills required to exploit their opportu- 
nities have been accelerated by transformations occurring in the 
international system. For the last generation at least, national 
security has been defined in global and functionally total terms. 
Events everywhere are of relevance to regimes somewhere. In 
this context, there is demand for skills to formulate national 
security strategies, advance weapons development, and partici- 
pate in the international exchange of productive skills and capital 
to employ these skills that are now part of modern “defense.” 

There are other factors: the modernization of the university, 
the social emphasis on education and fitness influenced by the 
spread of legal-rational bureaucracy, the growing size of the 
political community, changing technologies in communications 
and transportation, etc. In varying combinations, all of them 
contributed to the emergence and maintenance of rational-pro- 
ductivity bureaucracy. 

The persons fulfilling these functions brought about by identi- 
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fied and other forces are rational-productivity bureaucrats. De- 
spite obvious differences in their education and in the problems 
on which they work, they share a common orientation toward 
action, source of authority and legitimacy, and criterion for 
choice. The social organizations in which they act are usually 
rational-productivity bureaucracies which, regardless of their dif- 
ferent goals and subordination to other types of bureaucracy, 
share similar structural attributes. Occasionally, a rational-pro- 
ductivity bureaucrat is assigned to conventional bureaucracy and 
is denied the shelter of common orientations and hospitable 
structure. 

What are these common orientations and structures and how 
do they differ from those more closely akin to the ideal type of 
legal-rational bureaucracy? This can best be seen typologically: 





Structure and orientation 


Legal-rational bureaucracy 


Rational-productivity bureaucracy 





Degree and importance of 
hierarchy 


Monocratic authority 


Formal communication channels 


Centralization 


Role attainment 


Relevance of pre-entry educa- 
tion to position 


Training experience 


Dominant resource for internal 
compliance 


Career orientation 


Promotional opportunities of 
decision-making echelons 


Reference group 


Instruments of action 


Source of legitimacy 


Power means 


High (many-levels); great 
importance 


Formally, yes; substantively, 
yes 
Great importance 


Great; criterion is uniformity 
of decisions 


Achieved 
Generally low 


Mostly post-entry 


Coercive-utilitarian 


Intra-bureaucracy mobility; 
lifetime in general position 


Varied, but common 

Intra-organizational 

Laws, with low autonomy for 
agent 


Law 
Office 


Low (few levels); little impor- 
tance 


Formally, often; substantively, 
seldom 


Little importance 

Ambivalent; criterion is produc- 
tivity 

Achieved-dependent on con- 


siderably longer educational 
period 


High 


Substantially prior to entry 


Normative 


Inter-public-private-university- 
sector mobility; lifetime in 
profession 


High 


Extra-organizational and intra- 
organizational 


Broad directives with great 
autonomy of choice for agent 


Knowledge 


Expertise 


Productivity, Administrative Reform, and Antipolitics 479 


Structure and orientation Legal-rational bureaucracy Rational-productivity bureaucracy 

Functional specifity High Low 

Loyalty Organization Profession or program 

Time orientation Present (immediate past and Future 
future) 

Criterion for choice Efficiency Productivity (effectiveness and 

efficiency) 

Goals Administration without ‘‘re- Maximum output of goods and 
gard to persons” services 

Ability to change Low High 


A final common bond joins rational-productivity bureaucrats 
across nations and “levels of development” and makes the ideal 
type a useful category for analysis and for identifying problems 
of administrative reform. This bond derives largely from their 
legitimating source in knowledge, their loyalty to substantive 
programs, and their value commitment to productivity. In es- 
sence, these three factors combine to predispose the rational-pro- 
ductivity bureaucrats to be against conventional politics—regard- 
less of whether the politics are liberal pluralistic or authoritarian. 
Unlike their legal-rational predecessors and colleagues, for whom 
politics was the source of law, the rational-productivity bureau- 
crat claims a knowledge superior to that of the politician or 
statesman, a clearer sense of program needs than what emerges as 
a demand from the clash of political forces or leaders, and a 
feeling that politics is antithetical to productivity. What is politi- 
cal, they argue, is inherently unproductive. To transform what is 
politically contested into administrative discretion, not routine, is 
their common objective. With a mandate higher than law— 
whether it is “national security,” “population control,” “economic 
development,” “cost effectiveness,” “pure science,” “planned or- 
ganizational change,” etc.—the rational productivity bureaucrat 
engages, tacitly or actively, in the politics of antipolitics. 


II 


Rational-productivity bureaucrats and rational-productivity 
bureaucracies are increasing in number throughout much of the 
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world. The actual number and mix varies from nation to nation. 
The criticalness of the contribution they make also varies, and 
with it their political importance as well. While we may only 
assume temporarily that the actual number is greater—absolutely 
and relatively—in the industrially more advanced nations, we 
can be certain that the intellectual technologies that undergird 
this activity are heavily influenced by the practice of the same 
industrially advanced nations. Moreover, these nations are the 
chief exporters of the various rational-productive technologies— 
and, alas, importers.” Even the attempts in developing nations at 
“intellectual import substitution” bear the identity of the origi- 
nals. 

But no one should assume that rational productive technologies 
and their exponents are firmly grounded in and supported by the 
institutions and values of the industrially advanced. Three types 
of evidence support this contention. First, there is by now a 
considerable body of literature—either garbed by “science” or 
frankly exhortative—that argues that conventional bureaucracy is 
inadequate for the new intellectual technologies and that there 
should be structural changes to meet this change and increase in 
responsibility.” Second, several exponents of rational-productive 
values have sought to convince a wider public of the imperatives 
of their view.” In either case, a widespread acceptance of these 
forms and values would not require such a volume of literature. 
But, finally, in many regimes of the industrially advanced cate- 
gory, there is considerable political and intellectual opposition to 
the spread of rational-productivity values and ways.” Indeed, 
Professor David Apter believes that a coalition of the tech- 
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nologically obsolescent and status-deprived constitutes the major 
political threat in the future of the developed nations.” 

How have rational-productivity bureaucrats fared in develop- 
ing countries? Here my research and competence limit the argu- 
ment to one variety—the economic planner in the public service. 
And, then, the perspective from which I have chosen to view the 
planners is one that will tell us more about how they feel about 
relationships with society and politics than how their technolo- 
gies have been absorbed. On the other hand, this will permit a 
subsequent discussion of the predeterminants and conditions for 
these feelings, their potential administrative and political conse- 
quences, and some suggestions about administrative reform. 

Public advisers on increasing the wealth of a nation are not 
new. They had predecessors, for instance, among the mercantil- 
ists of the late seventeenth and eighteenth centuries. But it is in 
the period since the Russian Revolution for Eastern Europe and 
since the Great Depression and the Second World War for West- 
ern Europe and the United States that the economic planner has 
become an increasingly permanent feature of public bureaucra- 
cies. Regimes—capitalist and socialist, totalitarian and demo- 
cratic, rich and poor—all have their contingent, and their num- 
bers are swelled by professional economists in the bureaucracies 
of the United Nations and functional international organizations. 

One might cavil at the phrase “economic planner” as too nar- 
row to include the broad range of responsibilities of these men. 
Many are not formally involved in planning ministries or commis- 
sions. They have responsibility for analyzing and projecting 
trends and even implementive authority in such diverse fields as 
exchange controls, taxation, imports, transportation and basic in- 
dustries, population, small savings, co-operatives, ad infinitum. 
They are nevertheless concerned with the impact of programs on 
the growth potential of the nation, they seek to improve decisions 
in the present by holding constant some desired state in the 
future, and they use common assumptions and techniques de- 
rived from the discipline of economics. They may not call them- 
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selves economic planners, but instead “economic public servants,” 
“economists,” or “economic advisers.” But across regimes they 
share a concern with the economic planner for the future, and 
their knowledge is legitimated by its claim to predictive ability. 
For this reason, the category “economic planner” is used to de- 
scribe the public role of the rational-productivity bureaucrat with 
this range of responsibility. 

Little is known of these people in industrial countries, except 
their good works, their short- and long-term projections, and their 
failures.” Even less is known about their colleagues in industri- 
ally backward nations. This situation, of course, is true to the 
state of knowledge on political elites generally in the non-West- 
ern world. What is known is anecdotal, impressionistic, idi- 
ographic, often derived from the compulsions of structural-func- 
tional theory, and concerned largely with the views and actions 
of a handful of charismatic political figures or combative opposi- 
tion parties. Too much is generalized from the attitudes of too 
few. Above all, the studies are not substantially quantitative and 
only infrequently comparative. The specific studies on economic 
development either assume away the political relationships of 
planners or are too institutional and polemical to be of value in 
this problem. 

Nevertheless, it is commonly agreed that the planner and his 
counterparts in other professions are crucial not only to the eco- 
nomic growth of low-income countries but to their political de- 
velopment as well. Edward Shils unequivocally argues: 


There is a new sector of the intellectual class beginning to grow 
up. . . who do not share in the older political traditions of their 
countries’ intellectuals, and who resemble the “new intellectual 
class” of the more advanced countries. . . . It is on the growth 
and influence of these two latter groups (the technical and 
executive intelligentsia) that the emergence of a stable and 
progressive civil society depends.** 

30. An exception is Michel Crozier, “Pour une analyse sociologique de la 
planification Frangaise,” Revue Frangaise de Sociologie, VI (1965), 147-163; 
Jacques Lautman and Jean-Claude Thoenig, Planification et Administrations Cen- 
trales (Paris, 1966); Guy Benveniste, “On Inductive Planning” (Stanford, 1967, 
mimeographed); Bertram M. Gross, Action Under Planning (New York, 1967), 


especially chapters by Wiles and Crozier. 
31. Political Development in the New States (The Hague, 1962), p. 24. 
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Proceeding from different assumptions, Apter arrives at the same 
position. In The Politics of Modernization he asserts that “per- 
haps the most important elite modernization roles are the techni- 
cal and civil services of a country.” He later adds, “In Latin 
America today, the economist has displaced the lawyer as the key 
figure of modernity.”” Whether judged more “philistine” than 
conventional intellectuals or called “middle-level elites,” the eco- 
nomic planners are the agents of science and technology, bu- 
reaucracy and the rational administration of affairs, achievement 
and universalistic values, and perhaps even civility.” 

For this reason, it would seem valuable to enter into the theo- 
retical consciousness of economic planners in low-income coun- 
tries and to understand their conceptions of society, its politics, 
and its possibilities for the future. It is important to penetrate 
their understanding of the process, value, and costs of economic 
development and how this dictates certain of their judgments on 
their civil service colleagues, their political regimes, and the var- 
ious strata and sectors of society. What should be sought is the 
“ideology of economic development,” in the planners’ own terms, 
that impels certain choices. Otherwise we cannot judge whether 
the economic planners are a force for stable and progressive 
societies or what are some likely problems of administrative re- 
form. This, however, cannot be done without testing as well these 
attitudes against other variables in the role of economic planner. 
Are planners modally similar on all issues, or do their views vary 
depending on their specific responsibility within the public bu- 
reaucracy, the source of their education, the level of economic 
development of their society, the political regime for which they 
work, and the social strata from which they are recruited? 

Economic planners are difficult to interview in their own coun- 
tries. Not only are they too busy for extensive interviewing but the 
political constraints weigh heavily on them. No matter how 
open-ended or abstract the questions, their political implications 
are too sensitive when it is known that the interviewer will 

32. David E. Apter, The Politics of Modernization (Chicago, 1965), pp. 166, 
175. 


33. See Leonard Binder, “National Integration and Political Development,” 
American Political Science Review, LVIII (1964), 630-631. 
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remain in the country for some time and undoubtedly will speak 
to other civil servants and political leaders. Much—perhaps too 
much—must be inferred from innuendo and chance remarks. 
Despite this the author was able to discuss at length the political 
context of economic development with a large number of plan- 
ners in six countries in South Asia and the Middle East. But the 
assumption that there is a concrete role for planners that has 
considerable cross-national comparability required a broader 
sample. For this objective it was decided that mid-career plan- 
ners from low-income countries studying in the United States at 
institutes of economic development would test the comparability 
hypothesis. These planners would be freer for extensive inter- 
viewing both in terms of time and the relative absence of political 
constraints. 

Over a period of two years, thirty-three mid-career planners 
from eighteen countries were interviewed at length.” Six served 
regimes in Southeast Asia, eight in South Asia, six in the Middle 
East, five in Africa, six in Latin America, and two in the Commu- 
nist world. Each agreed to a two-hour plus interview; and though 
percentages without tests for significance are used, the size of the 
sample must be kept in mind. Each was studying advanced 
economic techniques—input-output analysis, linear program- 
ming, etc.—at a graduate institute of economic development. Al- 

34. The sample is composed of members of two one-year graduate training 
programs in development economics. The regional and functional distributions are 
those of the admitting institution. In the first group, five members of the total class 
preferred not to be interviewed, though only one implied that political reasons 
constrained him. Those who refused came from different regions, served different 
categories of regimes, and held different bureaucratic assignments. All of the 
second group consented to interviews. The interviews were conducted by trained 
social scientists and included a lengthy open-ended questionnaire, two short 
survey instruments, and the projective stories from Morroe Berger’s Bureaucracy 
and Society in Modern Egypt (Princeton, 1957), pp. 200-211. The two short 
questionnaires are not relevant to the problem raised by this essay, and the 
planners refused to answer most of the questions in the Berger study on the 
grounds that they were pobatless and “picky.” All of the responses were catego- 
rized by an economist and later by a political scientist, neither of whom was aware 
of my intentions. 

There are many problems with the sample. Chief among them, of course, is the 
lack of randomness. I have no data to compare this group with other populations, 
both in the industrially advanced and developing states. Much of this rests on 
conjecture and speculation. Moreover, I recognize the misuse of percentages for 
such a small sample. My defense is simply to argue that comparisons are easier 


with percentages. To use levels of significance would only demonstrate my 
statistical talent and fail to illuminate the issues further. 
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though all considered themselves economists, their range of re- 
sponsibilities extended from long-range “perspective” planning to 
the implementation of programs in small-scale industries. More 
specifically, seventeen defined their work as planning, five in line 
development implementation, and eleven in finance, budgeting, 
or central banking. The sample had an average of eight years of 
experience in their countries’ bureaucracies. Each had been iden- 
tified by economic planners in his country as a planner with 
promise of considerable responsibility in the future. Already this 
promise has begun to be demonstrated. Since returning to their 
home countries, one planner has written the major section for the 
fourth five-year plan in a large North Indian state, another is the 
chief author of the development plan in a country of Southeast 
Asia, a third is now responsible for projections of export promo- 
tion in another Southeast Asian country, a fourth is chief educa- 
tional planner in a nation in West Africa, a fifth is responsible for 
programs to increase small savings in a major Latin-American 
country, and so the record goes. Indeed, it might be argued that 
the views expressed on economic development by these planners 
might easily be the prevailing views for the next generation. 

In most cases, their life profiles suggest that they are men in 
the middle, between conditions conventionally described as tra- 
ditional and those considered as modern. For many, little existed 
in their family structure, educational pattern of the family, and 
place of residence to buttress their professional careers. Several 
indicators support this, though the same indicators illustrate the 
extremes in backgrounds. Fathers’ education is one. Thirty per 
cent of the fathers had little or no education; another 23 per cent 
received a college degree or had completed some postgraduate 
education. A Middle Eastern planner claimed he was the first in 
his family to receive a “proper education” and indicated that his 
father could only “read the Koran.” All the planners but one had 
finished the Bachelor of Arts or its equivalent, half had M.A.’s, 
and many had diplomas in short courses in the various institutes 
of the economic commissions of the United Nations. The decline 
of traditionality can be more graphically seen by comparing 
mothers’ education with that of wives. Sixty per cent of the 


486 Political and Administrative Development 


mothers had little or no formal education, 12 per cent had been to 
middle school, 21 per cent had been to high school, and 6 per 
cent had been to university or had completed some postgraduate 
work. Among wives, on the other hand, 4o per cent had been to 
high school, another 40 per cent had attended or received de- 
grees from universities, and 20 per cent had received postgradu- 
ate education. Marriage patterns are another indicator. Although 
the median age is thirty-one, only 58 per cent had married. Of 
those, only 25 per cent had this marriage arranged. A third 
indicator is family size. Only three planners were raised in a 
nuclear two-generation family; 51 per cent lived in a family with 
between five and nine members, and 36 per cent lived in large 
joint families with over ten members. Of those married, 20 per 
cent had no children, 70 per cent had one or two children, and 
only two planners had more than three. All the planners indi- 
cated a preference for controlling family size. 

A further indicator is participation in family decisions. Sixty-six 
per cent indicated that they seldom or never participated in 
family decisions when they were children, and only 33 per cent 
suggested that they had. When asked about career choices for 
their sons, most indicated that they would prefer that their sons 
went into economics or other professions, but the choice was 
entirely the sons’. In terms of fathers setting the pattern or rein- 
forcing the career choices of the sons, the career pattern of the 
fathers is interesting. Again the extremes are present. With more 
than one category common, 45 per cent were civil servants, mili- 
tary officers, or professional men, but 51 per cent were small 
traders, moneylenders, peasants, or primary school teachers. Nine 
per cent were politicians and another g per cent were landlords. 
Another indicator of “between-ness” is their contact with other 
cultures. Forty-eight per cent had been educated abroad, while 
only 10 per cent of the fathers had. They spoke, on an average, 
two world languages, while their wives, on an average, spoke one 
and two-thirds world languages. All but one had read newspa- 
pers and periodicals, especially from Western Europe and the 
United States, before they left their countries to begin their mid- 
career graduate studies. In describing the places where they 
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grew up, 79 per cent claimed urban status, with many insisting 
upon describing this as “the capital” or “the major city.” Finally, 
assuming the commonness of ascriptive features in their coun- 
tries’ personnel policies, 72 per cent insisted that “ability” be the 
major criterion for promotion, 12 per cent suggested “education,” 
and g per cent ranked “experience” as the major item. As they 
distinguished between “experience” and “seniority,” it is interest- 
ing that only one planner ranked “seniority” as the major factor 
that governments ought to follow for promotions.” Finally, while 
the planners live in countries where few voluntary associations 
exist, it is interesting to note that 72 per cent of the sample belong 
to professional associations of economists or civil servants, only 12 
per cent did not belong in countries where there were these 
associations, and a final 15 per cent lived in countries where these 
associations did not exist. While many indicated they were not 
active, several described themselves as “intensely active” or “I am 
one of the leaders.” 

In summary, then, the planners can be seen as coming, in 
varying degrees, from more traditional backgrounds, but they are 
constructing their own lives along more modern lines in terms of 
free choices of marriage partners, family size, and career, and 
they indorse achievement values in their work above all other 
criteria. When their backgrounds and accomplishments are meas- 
ured against the education, spatial mobility, and social practices 
of the countries in which they live, it is clear that they share more 
with professionals in industrially advanced countries than with 
the great mass of their fellow citizens. 

What is the planners’ ideology of economic development? Ide- 
ologies must be rejected because the similarities and views on the 
most crucial questions suggest that a central belief system exists. 
While the regimes and cultural contexts in which these planners 


35. “What is the most important factor which you feel should be taken into 
account when the government decides to promote a person?” “Next most impor- 
tant?” “Next?” Responses below are given in percentages. 


Ability Experience Education Seniority Other 
ist 72 9 12 3 3 
end 18 27 18 12 18 


3rd — 3 9 18 15 
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serve differ greatly, the ideology of economic development re- 
duces these differences, positing a course from a stage of back- 
wardness to a stage of modernity. This system is an amalgam of 
values, perceptions, judgments on sectors of the society, and 
guides to action. As an ideology, this system of beliefs simplifies 
reality by identifying the essential mechanics of desired change, 
the heroes and villains of the process, and the appropriate paths. 

That the planners valued the component processes of “modern- 
ization” and “industrialization” is hardly surprising. Ninety-four 
per cent thought modernization a desirable process, and the 
entire sample felt industrialization desirable.” What is interesting 
is that, on open-ended questions with considerable encourage- 
ment to expand upon any answer, only 28 per cent suggested that 
there are human costs to modernization and only 32 per cent felt 
that there are human costs to industrialization. Each process was 
described as essentially bringing desirable objectives. As one 
Indian planner claimed for industrialization, “It doesn’t mean the 
loss of anything; only gains for my nation.” When asked to de- 
scribe modernization, each respondent enumerated many aspects. 
Chiefly, the replies can be summarized in a few categories. The 
modern society is thought to be one in which innovation and 
change become routinized. As a planner from Pakistan succinctly 
put the case, “It is a changing dynamic state where the emphasis 
is on progress rather than security.” The chief virtue claimed for 
modernization is that it expands human choice. This is accom- 
plished, according to a Turkish planner, “by eliminating many 
things that should be destroyed, such as the hold of religion on 
the people” and by eliminating poverty. A Mexican planner, 
using the idiom of his “economic science,” claimed “it would 
bring higher standards of living for all members of the society 
and would bring groups presently outside of the income stream 
into that stream.” Moreover, modernization meant to the planners 
a society marked by high social mobility, especially for youth, 
and status determined by achievement. Another Pakistani plan- 

36. Percentages are expressed in round numbers; disparities exist where fewer 
than the entire sample responded to a question. For tabulated responses and the 


questionnaire, see IIchman, IIlchman, and Hastings, The New Men of Knowledge 
and Developing States. 
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ner argued that “modernization permitted the individual to have 
an opportunity to organize his life—to choose anything if he is 
capable.” But the chief definition of expanded choice is not in the 
self-actualizing sense; the materialistic basis of choice was 
stressed. An Egyptian planner summarized what he and his col- 
leagues felt when he said, “Modernization allows you to live at a 
higher standard.” 

Another theme sounded by the planners is the connection of 
modernization with productivity and productivity values. Mod- 
ernization, according to a South American planner, is “rationality 
and scientific analysis as goals of life.” A South Asian added, “It is 
a reduction of fatalistic attitudes, the reorganization of values to 
the productive role of the human mind.” To scientific analysis, 
rationality, and the use of modern technology is added organiza- 
tion. A Mexican planner stressed the criticalness of organization 

“to achieve a permanent state of change.” While other factors are 
identified, such as breaking down of barriers and participation in 
a world culture, these two themes of expanding choice and the 
increase of productivity values are dominant. 

Many also see modernization as a prerequisite to economic 
development. A Sudanese insisted, “If it could be attained it 
would enhance economic development and eliminate poverty.” 
An Indian planner argued, “It is a process by which a whole 
society can take its proper place in the world—by being equal to 
other nations and other peoples in the levels of economic wealth.” 
He added that “it is natural.” This theme of inevitability “with 
assistance” frequently appears in the responses. To summarize 
the general attitude, another Sudanese planner confidently in- 
sisted, “Modernization is inevitable and welcome.” 

One further point should be made about “modernization.” 
When the planners were asked if it was the same as Westerniza- 
tion, 18 per cent said yes, 21 per cent said not necessarily, and 61 
per cent said no. Even among the yeses, when an elaboration was 
offered, the argument is in terms of the historical primacy of 
modernization in the West, but that the value changes are deriva- 
tive from a neutral technology. One could accept the technology 
and its values without the undesirable features of the West. On 
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the latter, the planners are both more specific and unconsciously 
ironic. Eighty-seven per cent claimed there are characteristics of 
the West which they “hoped their country would avoid in its 
development.” Forty-three per cent identified too much individu- 
alism, 21 per cent too much materialism, 27 per cent indicated 
various social problems, such as child and female labor, and 11 
per cent identified capitalism. The virtues of modernization from 
their responses to an earlier question become many of the vices 
when confronted with the Westernization question. 

Responses generally to the modernization question suggest that 
in the planners’ minds this process is wider than and subsumes 
industrialization. This may partly be accounted for by the dif- 
ferent priority in the various development programs industrializa- 
tion (usually thought of as heavy industry) has. To the question, 
“What does industrialization entail for your country?” sey- 
eral common themes are sounded. The > values—already adduced 
for modernization—of education, science, rationality, productiv- 
ity, new technologies, and organization are also stressed for in- 
dustrialization. A South Asian planner summed up the process: 
“Old systems will have to be discarded—more naturally inte- 
grated communities instead of self-contained villages must arise; 
there will be more organization—from simple to complex life.” 
Above all, industrialization represents a movement away from 
agriculture with accompanying change of residence, skills, and 
values. Those who identified costs usually did so in terms of 
foregoing current consumption for future gains. A Turk main- 
tained, “We must limit consumption to provide capital for devel- 
opment, to increase savings and avoid the ‘demonstration effect’ 
—that’s a necessity.” 

But, as in their responses to the modernization question, they 
stressed the need for industrialization. A Malaysian insisted, “It is 
the road we must take if we want development.” A Nigerian 
recognized that there “would be lots of sacrifice and destruction 
of traditional values,” but added, “It is a good thing and the 
sooner the better.” More sympathetic is a Thai planner who 
admitted, “I feel it is painful but necessary—someone must be 
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hurt; it is unavoidable.” Many also evinced impatience. An Indo- 
nesian complained, “We have started, but I am not satisfied; it 
could have been done better.” In quantitative terms, the answers 
to the industrialization question found 72 per cent of the planners 
identifying the changes in skills as necessary; 40 per cent identi- 
fied the movement from the countryside to the city; and 59 per 
cent identified the specific values that needed to be changed. For 
all the wrenching of human conditions, it is surprising that only 9 
per cent ever mentioned the likelihood of greater government 
coercion to maintain political stability. 

Modernization and industrialization are highly valued both as 
objectives of collective efforts and as processes. In the responses 
to the general questions, however, few specific perceptions were 
included. Until one leaves the plane of abstraction and possible 
rhetoric, it is impossible to see the political implications of the 
planners’ ideology. As objectives, how are modernization and 
industrialization reached? As processes, what do they constitute? 
Answers to both of these questions were given by the planners in 
the context of problems of economic development. 

The central question for both processes and objectives is the 
cause of “backwardness,” the explanation as to why the countries 
represented in the sample are less productive than those in West- 
ern and Eastern Europe. When asked “What or who in your 
country constitutes the greatest impediments to economic devel- 
opment,” the planners agreed largely that the impediments are 
internal. Only 18 per cent in a question where more than one 
factor is usually identified claimed that among the major impedi- 
ments are external factors, such as foreign exchange problems or 
insufficient economic assistance. No planner identified the legacy 
of colonialism and the impact of neocolonialism as factors; though 
on another level of explanation, several would probably have done 
so. For them the failure to develop could be explained by internal 
factors essentially. On internal factors, 36 per cent of the planners 
indicated structural economic problems, such as low savings rates 
and bottlenecks in transportation. Thirty-nine per cent identified 
political and administrative factors. For instance, a West African 
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planner claimed that “the present generation of politicians consti- 
tuted the greatest impediment” and that “they must be put out’; 
a Middle Eastern planner impiously argued that his country’s 
prime minister was the chief impediment; a Southeast Asian 
planner maintained that “extremist leftist groups were hampering 
legitimate programs in order to get control over the country and 
not because of the efficiency of the existing government.” How- 
ever, the most common factors of backwardness in terms of 
impeding economic development are seen to be cultural and 
traditional. An Indonesian identified the cultural value placed on 
work as the chief impediment; a Malaysian claimed the impeding 
factor is “the uneducated agricultural part of society.” But even 
the political and economic factors for backwardness, while not 
stated in these terms, would originate in a set of cultural values 
labeled traditional. Underlying many of the responses is the tau- 
tology implicit in economic development: in order to be modern, 
a nation must cease to be backward. As a Colombian tersely put 
it, “the major impediment is the ‘underdeveloped syndrome’—it 
is everything.” 

While the sample includes countries of great differences in 
industrial complexity, only one planner claimed his society did 
not have an important traditional sector. For the large majority of 
planners, then, backwardness is due to the prevalence of tradi- 
tional values. When asked what these were in detail and if any of 
them are compatible with economic development, the following 
breakdown occurred (with more than one factor identified ) : 





(a) (b) 
Percentage of (a) 
feeling value 


Percentage compatible 
—————— 

Religious values 49 6 
Ascriptive values (importance 

of family, respect for elders, 

caste and class values) 66 9 
Conservatism 26 0 
Respect for law and authority 21 7) 


Regional and local identity 10 


SS 
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Others identified “ego-centeredness,” “leisure,” and “destructive 
opposition,” finding all of these incompatible. Of all the planners 
only eight found a value in their traditional sector at all compati- 
ble with economic development, and of these only four found the 
values of traditional society ultimately compatible. 

But the extent of support of these values is equally important 
in estimating the political implications of the claims of the eco- 
nomic planners. Excluding the Latin-American planner who felt 
that his society could not be classified as traditional, the question, 
“Who in your country, if any, support traditional values?” yielded 
these results (with more than one answer given by many re- 
spondents ): whole population, 12 per cent; low-income group, 9 
per cent; rural groups, 47 per cent; landlords, 15 per cent; govern- 
ment, 21 per cent; others, 9 per cent. Considering the fact that 
the distribution of the income and the mode of production in the 
countries of the sample would include the great majority of the 
population in categories “low-income” or “rural,” it is apparent 
that 57 per cent (excluding those who found traditional values as 
compatible with economic development) of the planners must 
contend with a very large unsympathetic population. Further, 
assuming a high influence of landlords on government, it is appar- 
ent that another 36 per cent of the planners serve regimes 
officially or indirectly supporting sectors which hold incompatible 
views on economic development. 

Thus, from the perceptions of the planners on the causes of 
backwardness, two points have emerged. First, to overcome the 
impediments to economic development it is necessary to push 
beyond the economic sphere to the underlying cultural values of 
the society. Second, these values are widely and often officially 
held and are thought by the planners to be largely incompatible 
with economic development. 

There is inherent in these perceptions a potential for support of 
a non-Western variant of the “New Soviet Man” ideology and the 
need for revolutionary transformation of much of society. But 
what partly moderate the intensity of their feelings are the rela- 
tive recentness of development programs, the signs that the impe- 
diments are being overcome, and growing elite support of devel- 
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opment. Evidence for these more optimistic perceptions is clear 
though seldom unqualified. All of the planners see sectors in their 
societies contributing to modernization and industrialization. 
These sectors differ among the sample. In questions involving 
extended responses, 55 per cent identified “government” as the 
chief contributor to overcoming the impediments to economic 
development. Of these, over half specified the public bureauc- 
racy and state enterprise. Nineteen per cent felt that modernizing 
intellectuals are the chief contributors; 26 per cent indicated the 
private business sector; another 21 per cent claimed “moderniz- 
ing entrepreneurs”; and 10 per cent argued that agriculturalists, 
especially farmers with large holdings, are the chief contributors. 
In the spirit of Yugoslav and Arab socialism, two planners 
claimed “the people,” while 19 per cent noted external forces— 
foreign aid givers and foreign businessmen. It is clear from the 
responses, however, that the planners generally see the forces to 
overcome backwardness as either themselves and their bureau- 
cratic colleagues or elites in other fields willing to break away 
from the prevailing values and modes of traditionality. Economic 
development for most is an elite process. 

But islands of diffuse support also reduce the intensity of the 
planners’ concerns. From where does the support and awareness 
come for the development programs the planners formulate, 
finance, and implement? From those holding political office or 
politicians generally, the planners perceive different degrees of 
support. Although a distinction was made in the interview sched- 
ule between office-holders and politicians, it is clear from the 
responses that many of the planners perceive those holding politi- 
cal office and politicians in general as the same category. When 
asked whether office-holders understood the problems and needs 
of economic development, the planners’ responses yield the fol- 
lowing results: 51 per cent said yes and 48 per cent said little or 
not at all. Among those who said yes a distinction was made 
between levels. A Southeast Asian planner found “the most en- 
couraging aspect” is that “the top echelon does support us.” A 
Latin-American likewise felt that “leaders in higher positions, 
especially some individuals do”; but he added that it is not so at 
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“the base; there the concern is with the short run only; economic 
development is long run.” Those answering “little or not at all” 
explained their answer in two ways; it was either a question of 
ignorance or venality on the part of office-holders or a question of 
political constraints. Typical of the former explanation is a re- 
sponse of a West African planner: “Some just don’t understand. 
Those who do are indifferent and selfish—ignorant in some 
cases.” A South Asian insisted, “They never had training and are 
still too interested in the status quo.” Two planners from military 
regimes argued that “development is not grasped by the military 
leaders.” More indignantly, a Southeast Asian claimed that 
office-holders demonstrate “a pure ignorance of the things we 
have experienced and indifference or complacency to them.” A 
Middle Eastern planner tersely revealed, “I don't like politicians.” 
Many argued political constraints, such as regional interests, as 
interfering with the office-holders’ support of development pro- 
grams. A South Asian claimed that office-holders were “unable to 
shoulder the costs and sacrifices which development entails.” A 
Southeast Asian claimed that the office-holders supported pro- 
grams until “they conflicted with political problems.” With a tone 
of despair, a Middle Eastern planner added, “Understanding 
does not result in action.” 

Although the percentages changed slightly, the responses to 
the same question using politicians revealed similar distinctions 
and explanations. The results of the general responses are: yes, 36 
per cent; little or not at all, 60 per cent; don’t know, 3 per cent. 
An insight into the degree of hostility which some planners feel in 
relation to politics can be found in the negative responses, such 
as: “Only a minority understand. Most don’t want to understand 
because of their economic and social backgrounds. The support 
is verbal; they interpret it in different ways” (Middle East). “None 
have disagreed, but that is because they don’t understand. 
It is fashionable to support development” (South Asia ). “The peo- 
ple who don’t understand shouldn’t count” (South Asia). “Poli- 
ticians don’t support development because they are personally 
sufficiently prosperous and don’t care about the rest” (South 
Asia). “They are mostly political position-seekers. Their interests 
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are local and they do not worry about the nation” (Southeast 
Asia). “They don’t want to pay the cost of development” (Latin 
America). “Military types are essentially uneducated; they mis- 
trust intellectuals and don’t use us” (Middle East). “There are too 
many landlords in parliament; they want development but don’t 
want to pay for it” (Middle East). 

If many of the planners felt the political system as unsuppor- 
tive of their efforts, they found relatively greater support among 
their civil service colleagues. While the question in the interview 
asked whether “the civil servants are aware of the problems and 
needs of economic development,” the respondents assumed 
“aware” as synonomous with “support.” The results are: yes 
(unqualified), 53 per cent; yes (upper echelons), 7 per cent; 
most, 13 per cent; little or not at all, 27 per cent. On the other 
hand, the degree of support is seen wanting in many cases. It was 
common for respondents to add phrases such as “not as much as 
they ought to be” to their affirmative judgments. Furthermore, 
when asked if civil servants should be required to take some 
training in development economics, the planners implied that 
such knowledge was lacking in the majority of instances. The 
results on this question are: yes (for all), 51 per cent; yes (for 
higher civil servants only ), 30 per cent; some (for all), 9 per cent; 
no, g per cent. Training, it would seem, would universalize the 
value norms of development and improve the quality of civil 
servants support. 

To what extent do university-based intellectuals support their 
development efforts? The question asked “whether universities 
were included in the planning process” and was not squarely on 
the point. But if the responses to this question can be used as an 
indicator of the planners’ perception of sympathetic and useful 
people in the intellectual sector, then 48 per cent of the planners 
felt university intellectuals were supportive, while the remainder 
thought that they were minimally supportive or not at all. The 
reasons given for the latter judgment included: “the creative 
persons are all in the government,” “the universities are too iso- 
lated from real problems,” and “the professors are too abstract.” 
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In some cases, such as with the Latin-American planners, the 
planners also taught in the universities. : 

How do the planners feel about the participation of the private 
sector and trade unions in their development efforts? Already it 
has been pointed out that a total of 48 per cent indicated that 
private sector business and modernizing entrepreneurs are the 
chief contributors to economic development and presumably the 
planners would find them generally supportive of their efforts. On 
the other hand, trade unions are not included by any planner in 
his responses to that question. While in a later question 84 per 
cent argued that trade unions played an important role politically 
and economically in their countries, only 48 per cent felt that 
trade union activities, as they perceived them, are useful in devel- 
opment. The grounds for this judgment varied. These responses 
indicate the different perceptions: “They can help overthrow 
conservative elements in government” (Latin America); “By not 
asking too much of government and industry and also rallying 
support of workers for government and economic development” 
(West Africa); “They help convince workers that hard work is 
important and that wages should be increased only if productiv- 
ity increases” (Southeast Asia). In other words, trade unions are 
useful only if they do not perform the functions of economic 
unionism. If they act politically or if they can be controlled for 
economic development purposes, they are useful. The negative 
responses of the remainder of planners on the usefulness of trade 
unions are similar when amplified. The unions are too political or 
do not mobilize the workers for productivity and sacrifice. Two 
negative responses indicate these positions: “Unions are used by 
some political parties mainly for agitation” (South Asia); “Unions 
are not enough concerned with productivity increases or the 
larger aspects of industrial growth” (South Asia). 

Finally, do the planners perceive the “people” as supportive? 
Answers to this type of question are invariably rhetorical. Al- 
ready answers to other questions indicate that for most of the 
countries the great majority of the population entertains tradi- 
tional values and practices that are thought to be incompatible 
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with economic development. Nonetheless, when asked the gen- 
eral question, 54 per cent indicated that “most are,” although 
about half of these indicated that the people are unaware of the 
sacrifices. Another 39 per cent claimed that the people are little 
or not at all aware of development plans. 

The whole question of support can be turned around, and an 
equally revealing question is: “Which groups try to secure advan- 
tages from the government for their members and is this harm- 
ful to your development effort?” A summary of the responses 
follows (with more than one group identified by many planners): 





(a) (b) 


Percentage of (a) 





Harmful 
to some Not 
Group Percentage Harmful extent Harmful 

Military 21 86 14 _ 
Agriculture 27 78 11 11 
Businessmen 27 55 22 22 
Workers 42 36 36 28 
Civil Servants 18 50 33 17 
Everyone 24 75 _— 25 
Politicians 15 60 20 20 
Others 6 — _ 100 


No one 9 _— — —_ 


From the answers to these questions, it seems apparent that 
planners find major sectors of the population—officeholders, poli- 
ticians, civil servants, university-based intellectuals, trade unions, 
and the people—unsupportive and/or positively detrimental in 
the development effort. Planners in the affirmative in relation to 
one sector are in the negative in others. Many planners responded 
negatively to all the sectors included. Coupled with their highly 
valued objectives of modernization and industrialization and the 
explanation of the causes of backwardness, the planners’ percep- 
tion of the varying degrees of support and hostility add up 
potentially to a polity-sized political problem for these new men 
of knowledge. 

But the ideology of economic development is more than values, 
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explanations of backwardness, and perceptions of support and 
hostility. It is a set of guides to action as well. The objectives of 
action are implicit in the values and perceptions. The guides 
include methods of altering the structure of society, criteria for 
decisions, and time horizons. The general methods for dealing 
with the impediments to economic development are revealing. In 
response to a question inquiring into the best method for over- 
coming backwardness, the planners divided as follows (with 
more than one answer given by many): 


Percentage 


External means (foreign public and private 

capital and skills) 10 
Spontaneous generation (backwardness is 

eliminated through the spillover of 


economic development) 26 
Political unity and leadership 7 
Programmatic action by government 57 


Comprehensive planning 23 


While the chief impediments to development are cultural and 
political, the chief methods of achieving it are seen to be eco- 
nomic. While political co-operation is required for programmatic 
action and comprehensive planning, only 7 per cent advocate the 
need for political unity and leadership. Finally, behind 36 per 
cent of the answers (external means and spontaneous genera- 
tion) is a conception of economic and technological determinism 
that sees cultural and political backwardness overcome through 
the values and institutions created by economic change. 

The fact that 80 per cent feel programmatic action and com- 
prehensive planning as the best methods requires further analy- 
sis. Later in the interview the planners were asked, “Is develop- 
ment possible without government planning?” Twenty-one per 
cent said yes without adding a qualification; 36 per cent said yes 
but qualified this by suggesting that it would be too slow or, 
though possible elsewhere, not in their country; 42 per cent said 
no. When asked “How comprehensive must planning be?” the 
following responses were given: 


500 Political and Administrative Development 


Percentage 

Very comprehensive (without qualification) 39 
Very comprehensive (qualified by skills, 

analytic tools and data) 29 
Limited to activity which private sector is 

unable or unwilling to undertake 13 
Primarily only to provide incentive for 

private sector 19 


Finally, when asked if it is possible to plan adequately if there is 
a strong private sector, 85 per cent of the planners said yes, 
though many qualified this with caveats about bribery and speed 
of development. Thus, the chief methods are more concretely 
linked with comprehensive planning, limited only by skills and 
data, while the existence of a strong private sector is felt to be no 
match for or so intertwined with government that backwardness 
can be overcome within a mixed economy. 

The specific measures for the agricultural sector also show 
considerable agreement. When asked, “What can be done to 
improve the rate of adoptions of innovations in the agricultural 
sector of your country?” only one planner argued that there was 
no problem in his country in agriculture. Among responses that 
permitted several preferences, 78 per cent of the planners indi- 
cated education. This phrase meant different things to each. In 
some cases it meant rural extension, and in others it meant get- 
ting at the older generation by educating the younger generation 
in productivity values. Twenty-four per cent argued that research 
is indispensable, especially to provide seeds and fertilizers more 
adaptable to their environment. Forty-eight per cent preferred 
structural changes in the rural economy: the abolition of interme- 
diaries, development of markets, monetization, land redistribu- 
tion or consolidation, consumer and producer co-operatives, etc. 
A final 24 per cent advocated explicit measures of force, such as 
removing people from the land and replacing government farms 
by the ownership of agricultural land. 

In some respects the categories are misleading. Behind the 
preference for force is undoubtedly the first strategy of incentives 
and persuasion. Behind the preference for structural change is 
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the possibility of force. And the term “education” can embrace a 
variety of mildly coercive to outright coercive measures. While 
no planner advocated force alone, it was interesting to see a form 
of “planners’ escalation” underlying their answers—education 
first, structural reform if education fails, and ultimately force if 
structural reform fails. Though this appeared in only 24 per cent 
of the responses, it would not be incautious to speculate that the 
number would have been higher had the planners developed 
their answers to the question more fully. 

Criteria_of choice is another area that reveals the planners’ 
guides for action. Two questions were posed about the allocation 
of its resources by government. The first asked, “On what basis 
should your government make its decisions regarding the alloca- 
tion of resources?” Each respondent was encouraged to expand 
his answer; thus more than one criterion is possible. The over- 
whelming majority, 75 per cent of the planners, argued that 
“maximizing growth” should be the basis. Typical responses are: 
“to produce a progressive and continued rise in GNP” (South- 
east Asia); “the maximum rate of growth” (South Asia); “em- 
phasis must be on directly productive investment” (South Asia); 
“on the basis of the strategy and priorities of economic planning” 
(South Asia ); “eliminate the bottlenecks to productivity” (South- 
east Asia); “to see that resources go to the right projects which 
bring most to the national income” (Middle East). Those alloca- 
tions that are more specifically political, such as regional equality, 
programs for redistribution of income, and politically stabilizing 
investments, are indicated by 27 per cent of the planners, al- 
though only 9 per cent indicate them alone. A Middle Eastern 
planner, for example, preferred a criterion for allocating public 
resources that “provides political structures capable of preserving 
the development effort.” Six per cent had no opinion. 

It is possible of course to argue that “growth” will ultimately 
allow higher real incomes and contribute to political ends. Never- 
theless, it is also equally appropriate to argue that programs of 
“maximum growth” are politically counterproductive in the short 
run and that the long run may be beyond the lifetime of the 
planners. Thus there is apparent in these responses a prevailing 


502 Political and Administrative Development 


downgrading of allocations that are thought to be politically 
necessary or just. This can be seen in the responses to the ques- 
tion, “What would you consider to be an irrational allocation of 
public resources?” While it is impossible here to give percentages 
on political versus economic responses, the flavor of responses 
suggests that attempts at distribution, regional equality, and 
prestige expenditures are felt to be wasteful and irrational. For 
example: “anything short-run and non-productive like defense or 
consumer goods” (Southeast Asia); “political bribery of the peo- 
ple” (Middle East); “too much emphasis on equitable distribu- 
tion” (South Asia); “defense” (Southeast Asia); “If you have a 
plan, any deviation other than improvement is irrational. Don’t 
appease groups. Don't give up the plan for individuals” (South 
Asia); “money spent on social security or prestige projects” (East 
Africa); “Market efficiency should not be deviated from” (Latin 
America); “any regional allocation that is not on grounds of 
economic productivity” (Latin America); “extremely primitive 
productive techniques, like cottage industry” (South Asia); “any- 
thing inconsistent with planned priorities like the influence of 
particular groups in the country” (Southeast Asia); “compromise 
expenditures and politicians” (Middle East); “any resources go- 
ing to the military, luxury building, or industry with excess ca- 
pacity” (Middle East). Stadiums, television, capital cities, 
monumental buildings, embassies, and universities that specialize 
in the liberal arts are mentioned by different planners as irra- 
tional. One omnibus category was mentioned by a Latin Ameri- 
can—“anything that leads to waste.” Waste presumably is defined 
as anything that does not meet the criterion of growth, which in 
turn does not advance the objectives of industrialization and 
modernization as these planners conceive of it and value it. 

This pronounced antipolitical bias can be seen in the planners’ 
attitudes toward foreign economic and technical assistance. 
Among the responses to the several questions asked, those relat- 
ing to the grounds for rejecting aid and the most desirable condi- 
tions for accepting aid are to this point. A distinction is made in 
scoring the responses; anything that enhances national prestige, 
involves the distribution of power and status in the society, and 
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supports the power or claims to power of a particular group, 
affects foreign policy, etc., is called “political”; any response that 
refers to economic utilization of assistance is labeled “technical.” 
In response to the question, “Under what conditions would you 
think your country ought to refuse aid?” the planners divided as 
follows (with more than one answer possible): political condi- 
tions, 42 per cent; technical conditions, 63 per cent; don’t know, 6 
per cent. The response to the second question reinforces the 
technical propensity. The question, “What would you consider 
the most desirable conditions under which your country might be 
given such aid?” produced the following results (with more than 
one answer possible): political conditions, 12 per cent; technical 
conditions, 93 per cent. The political conditions included bring- 
ing about political stability, reinforcing progressive forces, help- 
ing a country to find its rightful place in the world. Technical 
conditions included untied loans, lump sums to be used as the 
plan dictates, greater heed paid to experts on development, more 
control over the choices of technical assistance, etc. 

While the question in the pretest schedule inquiring into the 
length of time envisioned for the objectives of industrialization 
and modernization proved meaningless, it was possible to probe 
the planners’ time horizons by asking, “How long will foreign as- 
sistance or economic and technical assistance be required?” 
Here the assumption is that foreign economic and technical as- 
sistance will be needed until the processes of industrialization 
and modernization become self-sustaining. While many of the 
responses are clearly outrageous from external observer's point of 
view, the responses are as follows: within ten years, 10 per cent; 
ten to twenty years, 26 per cent; over twenty years, 29 per cent; 
“a long time” or “indefinitely,” 35 per cent. Thus, well over 60 per 
cent believed that continuous external assistance will be required 
through their political generation and into the next. As a guide to 
action, their time horizon implies that many of the planners see 
the process of induced change as one stretching into the very 
distant future. 

Finally, a suggestion of the planners’ preferences for action can 
be found in the countries to which they look as models. To the 
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question, “Which countries if any do you look towards as the 
models for your country’s development?” the planners divided as 
follows (with more than one answer possible): 








Percentage 

United States 27 
Western Europe 27 
Communist bloc 6 
Japan 30 
Developing nations, (such as Israel, 

Yugoslavia, and Egypt) 18 
Best from all 12 
None 18 


From the responses, it appears that an unintended distinction 
was made. “Development” in the question meant the public pol- 
icies and processes adopted to achieve the objectives. Many plan- 
ners interpreted the question in terms of the level of living or 
industrialization to which they aspired. Furthermore, the plan- 
ners were studying in the United States and were being inter- 
viewed by American social scientists. Both factors probably skew 
the results in favor of the United States. 

Eighty-five per cent of the planners claimed that this model 
had not changed. Among those who identified a specific country, 
27 per cent did so on the basis of the level of industrialization the 
model country had achieved. Twelve per cent did so for historical 
reasons (colonial legacy, in particular); one planner admired 
France for its “world position”; only 12 per cent looked to other 
countries because they had similar cultural and economic fea- 
tures and had still achieved or were achieving growth. What is 
inferred from these responses is that many planners sought to 
emulate nations that used highly centralized and coercive meas- 
ures, such as Japan, for their development and that very few 
included in their model factors of political freedom. The United 
States and Western Europe are admired for their standards of 
living and levels of industrialization. 

Considerable commonalities mark the planners’ attitudes. In- 
dustrialization and modernization are deeply held values, and the 
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costs of these processes tend to be minimized by the planners. 
Their explanations of causes of backwardness stress the perva- 
siveness of values hostile to development and imply the need for 
substantial transformation before the processes can become self- 
sustaining. The planners see the agents for change among them- 
selves primarily and certain elite sectors willing to break away 
from traditional methods. Although varying in source, the plan- 
ners find certain key sectors unaware and unsupportive of their 
efforts and many other sectors detrimentally taking advantage of 
development programs. Despite problems defined in cultural and 
political terms, the planners feel that economic programs and 
planning—the more comprehensive the better—are the most 
trustworthy guides for action. The agricultural sector must be 
“educated” for innovations, though structural reform and force 
are also advocated. Both the desired increases in resources of 
foreign aid and the desired allocation of resources by the govern- 
ment are defined largely in technical terms with an explicit rejec- 
tion of premises that might be labeled “political.” Most planners 
feel that the achievement of a self-sustaining industrialization 
and modernization process is a long-run task, stretching into the 
next generation. And many planners hope to emulate regimes 
which achieved industrialization in a hurry, through the use of 
centralization and coercive mechanisms, and few planners in- 
clude their political structures among the characteristics of the 
countries to admire in their development. 


Ii 


If what has just been summarized can be taken as a composite 
ideology of development, it seems appropriate to see how differ- 
ent variables affect the ideology on various issues. Five variables 
are thought to be especially relevant.” The first is the regime in 
which the planner works, whether it is military, one-party, or 
competitive party. The comparative level of economic develop- * 

37. It was found that “region” explained little. While there was some variance 


by regions on problems, there was little on important peel issues discussed 
here. The comparative data on which the section is based can be found in ibid. 
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ment is a second variable. The third is “bureaucratic function” or 
the relationship between particular responsibilities of develop- 
ment and attitudes. A fourth is the source of education, whether 
it was received abroad or at a domestic university. Finally, the 
social status of the planners should be considered, that is, 
whether they can be classified as part of the continuous or new 
elites. 

The first independent variable is the political regime in which 
the planner works. Here the assumption is that some types of 
regimes are more compatible to development than others and 
that compatibility derives from their ideological sympathy for 
development, their acceptance of technical definitions of plan- 
ning problems, and their capacity to mobilize resources and as- 
sure compliance. While Apter’s categories of reconciliation, mobi- 
lization, and modernizing autocratic regimes might have been 
more revealing, they are foregone in favor of categories with 
fewer judgments implicit in them.** A sample is divided into 
three categories: military, monopoly-party, and competitive- 
party regimes. 

Two subsidiary assumptions are made at the outset that are 
akin to the Apter classification: that military regimes are more 
sympathetic to technical definitions and that monopoly-party re- 
gimes are more ideologically oriented toward development. 
While the appropriateness of some of these categories has 
changed since the interviews (the Sudanese are no longer ruled 
by the military and the Nigerians and Indonesians now are), the 
attitudes toward the then-prevailing regime are measured. 
Thirty-six per cent of the planners served competitive-party re- 
gimes, another 36 per cent served monopoly-party regimes, and 
27 per cent served military regimes. Despite every attempt to 
insure the respondent’s own perceptions and judgments, the an- 
swers to the interview questions occasionally expressed an official 
view. There is, however, no way of separating official from indi- 
vidual attitudes. 

It seems apparent that the monopoly-party regime is felt by the 
planners to be most conducive to their values and methods. This 


38. Apter, Politics of Modernization, pp. 22-42. 
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is seen in many ways. In expressing their values for moderniza- 
tion and industrialization, planners in monopoly-party regimes 
are less likely to identify costs of any sort. They also conceive of 
both processes in more complete terms, arguing that cultural-tra- 
ditional factors are the sources of backwardness, that comprehen- 
sive planning and political leadership are the best methods to 
overcome them, and that it is a long-term and more thorough 
process than thought by planners of other regimes. An example of 
this can be found in their recommendations for improving the 
rate of agricultural innovation. Here they more frequently advo- 
cate force and structural reorganization. Like the ideologues they 
serve, the planners conceive of development in more group-fo- 
cused terms; they seek to avoid the “individualism” and “materi- 
alism” of modern industrial countries and maintain a love-hate 
relationship with the “people.” While they find the “people” less 
supportive, they are inclined to say that no one takes advantage 
of their development efforts. To remedy this lack of support, the 
government and modernizing intellectuals are the chief contribu- 
tors to economic development. Office-holders and politicians are 
thought to be highly supportive. Generally they have greater 
confidence in their nations’ capacity, as evidenced by their 
greater eclecticism in choosing external models to emulate. On 
the assumption that the political regime has settled the broader 
issues of development, the planners seem to be able to define 
their work in more technical terms, a proposition supported by 
their views on the grounds for acceptance and rejection of foreign 
assistance. 

It is difficult to rank the other categories of regimes in terms of 
their hospitality to the planners. Their problems seem to be 
different. The planners in competitive-party regimes emphasize 
the constraints created by the political structure of the regime 
and its need to maximize support. Costs of industrialization and 
modernization are more frequently cited by planners in competi- 
tive-party regimes, and they find more specific sectors of the 
society harmful to development. They stress education for im- 
proving innovation in the rural sector and are low on recommend- 
ing force and structural reorganization. While government is seen 
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as the chief contributor to economic development, the planners 
find office-holders and politicians less supportive than do their 
colleagues in other regimes. It would seem that the abstract 
“people” are more supportive than political forces, and this may 
contribute to the planners’ advocacy of very comprehensive plan- 
ning as an attempt to limit the bargaining propensities of their 
political masters. Their external models are more unrealizable 
and are perhaps a reflection of the political objectives of the 
regimes more than their own standards. A paradoxical statement 
of resignation may inform their judgment that “spontaneous gen- 
eration” is the most likely means of overcoming backwardness. 

Planners in military regimes, on the other hand, suffer from the 
inability of their military rulers to mobilize resources and to 
conceive of development programs in their economic terms. This 
category of planners looks to civil servants and the private sector 
for the major thrust of development. The military is thought to be 
harmful to their efforts and unsupportive. Linked with this lack 
of support is their perception that the “people” are unaware of 
the development program. From their isolation, planners seem to 
de-emphasize the likelihood of comprehensive planning. Pro- 
grammatic efforts and private development are upgraded. Fi- 
nally, they look to as external models those regimes which have 
been more capable in mobilizing resources. Japan and the mo- 
nopoly-party regimes of the low-income world are particularly 
seen as models. 

The second variable is the level of economic development of 
the nation which is served. The hypothesis is that level of eco- 
nomic development determines some responses of the planners to 
the composite ideology. Here the underlying assumption is that 
the higher the level of economic development the more widely 
diffused are productivity values. In addition, the level of devel- 
opment also covaries with the ease of mobilizing resources. While 
there are many measurements of economic development, only 
one can be found for all the countries in the sample—per capita 
income. There are many objections to the use of this index, but 
until a more telling one arises this may have to serve the purpose. 
The arbitrary point of $250 is taken to indicate two clusters of the 
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sample. As 72 per cent of the planners come from regimes with 
less than $250 per capita, it must be stressed that the composite 
ideology is heavily weighted in their favor. 

It would seem that the hypothesis is true and the underlying 
assumption finds empirical confirmation. Planners in countries of 
higher per capita income find the public and office-holders more 
sympathetic to development efforts. Furthermore, their explana- 
tion of backwardness includes more economic and external factors. 
For this reason, development is seen as more possible without 
formal planning. As more widely diffused values of productivity 
conduce to a technical definition of their work, planners in 
higher income countries would reject aid more on technical than 
on political grounds and look to research more frequently for 
improving the rate of agricultural innovation. At the same time, 
continued increases in growth depend on thrusts from moderniz- 
ing entrepreneurs in government, and in the backward areas of 
agriculture there is greater willingness to use force. 

For planners in lower income countries, the lack of widely 
spread productivity values and the capacity to mobilize resources 
lead them to define backwardness more in cultural-traditional 
terms. Politicians, office-holders, and the “people” are less aware 
and supportive of their efforts, and for their colleagues in the civil 
service they are more wont to recommend training in economic 
development. In the process of the development, the planners 
look to a modernizing intellectual elite as the major contributor 
and think that development is less possible without formal plan- 
ning. As the lower income countries are most recently and less 
firmly established, the planners feel that aid should be rejected if 
political conditions are imposed, though they are willing to ac- 
cept aid with “progressive” political intentions. 

The composite ideology should also be compared with the 
responses based on three more personal variables: bureaucratic 
function, source of education, and social status. For this study, 
the planners are divided into three categories of bureaucratic 
functions—formal economic planning, finance planning, and line 
development implementation. Involved in | planning commissions, 
ministries, and departments are 51 per cent in the sample. 
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Thirty-three per cent have planning responsibilities in ministries 
of finance, budget offices, and central banks. A final 15 per cent 
have direct responsibility for implementing development pro- 
grams, ranging in the sample from small industry programs to 
rural credit projects. While it is true that the composite ideology 


is heavily weighted in favor of the formal economic planners, 


nevertheless it is assumed that the three categories vary on cer- 


| tain issues in ways that can be explained in terms of their “bu- 


reaucratic functions.” Underlying this assumption is a further 
assumption that each bureaucratic responsibility perceives the 
problems and opportunities of development in somewhat differ- 
ent ways. This perspective derives from structural differences, 
clienteles served, definition of the development problem, degrees 
of authority, data utilized, and formal bureaucratic structure. 
Financial planners, for instance, usually work in more routinized 
and stable authority situations, while formal economic planners 
usually work in more recently created structures with ambiguous 
authority patterns. While development bureaucrats are depend- 
ent on direct personal support, support is defined more abstractly 
by members of the other two categories. Similarly, a perspective 
cannot help but be affected if the bureaucrat deals directly with 
the public or with other planners, foreign technicians, and high 
ministerial officials, or if he is concerned essentially with foreign 
exchange problems as opposed to integrating these in an overall 
plan. 

How do bureaucratic functions affect the ideology of develop- 
ment in certain of its components? Only a tentative answer can 
be given on account of the sample, especially in view of the 
preponderance of formal economic planners in it. The following 
generalizations, among many possible generalizations, emerge: 

1. The more directly the bureaucrat deals with the public (i.e., 
line development personnel) the more he is aware of the costs of 
change. 

2. Those who identify the problems most broadly (formal eco- 
nomic planners) see more encompassing impediments, such as 
cultural and traditional factors, in backwardness, while those 
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who conceive of their functions most narrowly (finance planners ) 
see impediments as economic. 

3. In specifying values prevailing in the traditional sectors, 
those who deal least frequently with the public (formal economic 
planners) cite more abstract values, such as conservatism and 
religious values, and find them more incompatible, while those 
who deal directly with the public cite values more concretely 
linked with people, such as respect for family, and find them less 
incompatible. Furthermore, the former see support for these val- 
ues more broadly based than do the line development bureau- 
crats. 

4. Those who are most dependent on diffuse support (formal 
economic planners) find government and intellectuals the major 
agents of development, while those with specific clienteles see 
the clients as major contributors. 

5. The more institutionalized the bureaucratic function (line 
development implementation and finance planning) the greater 
the support one feels forthcoming from the civil service. 

6. The more directly sensitive the bureaucratic function is to 
public corruption the more unsupportive the political sector is 
thought to be. 

7. The more abstract the level on which the bureaucrat oper- 
ates (formal economic planning) the longer he feels the process 
of development will take. 

8. The closer one’s function is to that of another category 
(finance planning to formal economic planning) the less critical 
the latter’s contribution is felt to be. 

g. The more technically the function is defined (formal eco- 
nomic planning) the more likely the acceptance or rejection of 
foreign aid is justified on technical grounds. 

10. The country which excels in the appropriate bureaucratic 
function is more likely to be looked to as a model by its counter- 
part in low-income countries. 

The second more personal variable is the source of education of 
the planners. A little less than half of the planners were educated 
at universities abroad, while the remainder attended universities 
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in their own countries. The hypothesis is that the source of educa- 
tion is a determinant of attitudes. Underlying this is the assump- 
tion that planners educated in other countries receive both a 
more accurate picture of the development process and a greater 
sense of backwardness of their own society. Also the experience 
of “uprootedness” affects values and perceptions. 

In most of the cases the planners educated abroad received 
their education in Western and Eastern Europe or in the United 
States. In two cases, however, the planners went to more ad- 
vanced countries in their own region. 

Some salient differences exist on several points that might be 
explained tentatively by the hypothesis, though on most issues 
there is considerable agreement of the two categories’ responses 
with the composite ideology. Those educated abroad reveal a 
more unqualified support of modernization and see it less clearly 
identified with “Westernization.” What they wish to avoid in 
their development is more concrete. As they have presumably 
witnessed the public affirmation of productivity values in the 
countries of their education, they find the “people” in their own 
countries less aware of development plans and needs than do 
planners educated domestically. For those educated abroad, the 
whole process is seen as taking longer than their colleagues see it, 
and their de-emphasis on comprehensive planning may derive 
from a belief that wide-scale participation is a necessary part of 
the process. This may also account for a greater hesitancy to use 
force to increase the adoption of innovations in the rural sector. 
At the same time, they stress an explanation of backwardness that 
limits it essentially to economic factors; this perhaps can be 
understood in terms of their recognition that cultural-traditional 
factors survive the industrialization and modernization of the 
West. It also could be argued that their comparatively high 
rejection of foreign aid on technical grounds stems in part from 
their education in nations where the political system is more 
supportive of technical values. On a more personal level, they 
stress what they know as exemplary in models for economic 
development. Most had been educated in Western Europe. Also, 
when identifying the values of traditional society, such ascriptive 
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features as respect for family are less seldom cited, owing proba- 
bly to the opportunity to leave the family system to go abroad for 
education. 

The final variable is social status. While it was impossible to get 
an attributional response on relative status for the planners, it 
was possible to divide them on other criteria into two categories: 
continuous elites and new elites. Members of the first category 
are planners whose fathers occupied positions of high status: civil 
servants, landlords, military officers, and professionals. In the 
second category are planners whose fathers had lower status: 
peasants, primary school teachers, moneylenders, and traders. 
Little over half of the sample are members of the new elite. 
Education abroad and continuous eliteness are not synonymous. 
The hypothesis behind this distinction is that continuing elites 
will value the processes, perceive the problems, and judge the 
sectors of society differently from new elites. The latter are en- 
gaged in social mobility, often of a rather dramatic sort, while the 
former have links with those ruling the country. 

The mobility variable may partly account for the new elites’ 
unqualified indorsement of modernization, a more pervasive defi- 
nition of backwardness linked to cultural-traditional factors, and 
an emphasis on ascriptive values as prevalent in the traditional 
sectors. Perhaps their own advance in status assures them of the 
general possibility and thus encourages them to downgrade the 
use of force in agricultural improvement. On the other hand, 
continuous elites see backwardness arising from economic factors, 
for which the use of force in agriculture is more necessary. Their 
allies they find in modernizing intellectuals rather than the lower 
status business sector. The civil service is felt to be less aware, a 
judgment which may stem from the increase of new elites in its 
ranks. Continuous elites are more confident in their external mod- 
els and conceive of the aid problem in more technical terms. Not 
surprisingly, religious values are thought to be more characteris- 
tic of the traditional sector than ascriptive values. 

The major variable in this study has been the role of planners 
in economic development. It has been argued so far that consid- 
erable agreement exists on general attitudes toward politics and 
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society and that this makes it meaningful to talk about planners 
as a category for social analysis of developing countries. The five 
subsidiary values—regime, level of development, bureaucratic 
function, source of education, and social status—were found to 
have merit in explaining variations from composite ideology. 
Other variables not analyzed here might also have been reveal- 
ing, such as more sophisticated measurements of economic and 
social complexity or the relationship of the responses within the 
ideology to each other. But the central task of understanding the 
political implications of the role of planners has not yet been 
discharged. To that task we now turn. 


IV 


An understanding of role theory is useful as an entree to the 
question of variable political attitudes. A conventional definition 
of the concept of “role” illustrates its utility. 


The role is that organized sector of an actor’s orientation which 
constitutes and defines his participation in an interactive process. 
It involves a set of complementary expectations concerning his 
own actions and those of others with whom he interacts. Both 
the actor and those with whom he interacts possess these expec- 
tations. Roles are institutionalized when they are fully congruous 
with the prevailing cultural patterns and are organized around 
expectations of conformity with morally sanctioned patterns of 
value-orientation shared by the members of the collectivity in 
which the role functions.” 


There are two elements of relevance in the definition. First, there 
is a mutuality of expectations between those who are in the role 
and those with whom they interact. And, second, the role is not 
institutionalized until it is congruous with prevailing cultural 
patterns and value orientations. 

Already I have argued that both elements are only partially 
achieved for rational productivity bureaucrats in the industrially 

39. Talcott Parsons et al. (eds.), Toward a General Theory of Action (New 


York, 1964), p. 23. See also Braibanti’s chapter in this volume, p. 62 and esp. n. 
147. See also the concept of role in Kariel’s chapter in this volume, esp. pp. 163 ff. 
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advanced nations. But this is especially true for those who inhabit 
less-developed nations. The role of economic planner, for in- 
stance, arose in the public and private sectors of industrial na- 
tions, a mutuality of expectations more or less exists between the 
planners and those with whom they interact, the role partakes of 
the professional norms of the larger cultural pattern, and its 
values of productivity and increase in national wealth are shared 
more widely in industrial society. The relevant ‘ret about eco- 
nomic planners in low-income countries is that their role is devel- 
oped elsewhere and is congruent with the expectations, cultural 
patterns, and value systems of the societies of its origin. When 
the role is diffused to other societies with different cultural pat- 
terns toward professionalism and widely diffused values unsym- 
pathetic to productivity, however, there is a lack of integration. 
The more incongruent the role is the greater the need for the 
planner to transform society so that it will be consistent with his 
expectations and values. 

Three aspects of the role of economic planner give content to 
the political attitudes. The first derives from the fact that eco- 
nomic planners came largely from the profession of economics, 
usually university-based. As a profession, economics shares with 
many other professions a basis in systematic and generalized 
knowledge that is taught by members of the profession, a loyalty 
to an abstract public interest, an operating assumption that 
clients do not know best, and a desire for autonomy in insuring 
standards.” The university origins of the profession especially 
devalue a client orientation and contribute to the acceptance of 
colleagues as the qualified judges of competence.” That profes- 
sionalism reinforces the antipolitical propensity of economic 
knowledge cannot be doubted. Finally, the empirical evidence on 
professions adds value to this ideal type in the explanation of the 
planners’ attitudes. Professors S. M. Lipset and Mildred Schwartz 
have found in the literature on professionals that it is common for 


40. Everett Hughes, “The Professions in Society,” Canadian Journal of Econom- 
ics and Political Science, XXVI (February, 1960), 54-61; Emest Greenwood, 
“Attributes of a Profession,” Social Work, II (July, 1957), 44-55. 

41. Harold L. Wilensky, “The Professionalization of Everyone?” American 
Journal of Sociology, LXX (1964), 155. 
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radical protest and political activity to stem from otherwise con- 
servative professions when there are “limited job opportunities” 
and discrepancies between traditional values and the realities of 
the work situation. In relation to professionals in countries similar 
to those in the sample, they argue, “The chief exceptions to this 
generalization [the essential conservatism of professionals] occur 
in nations in which political conservatism is identified with tradi- 
tionalism or religion and in which certain types of higher educa- 
tion are associated with anti-clericalism or anti-traditionalism. 
...” All three conditions exist in the countries of the sample. 

A second aspect is the underlying character of the knowledge 
that legitimates their authority. Modern economic theory cannot 
be summarized in a paragraph. Elsewhere the author has shown 
that deeply imbedded in at least “development theory” is a clear 
- antipolitical bias.“ The regime is assumed and when specified in 
concrete examples it is clear that highly authoritarian structures, 
heavy expenditures on coercion, and presumed compliant peas- 
ants and workers underlie the “big push” in all its varieties, 
“unbalanced growth,” and other theories. When something is 
assumed in theory it is given ultimately zero value. 

Even a perceptive economist-cum-social scientist, Everett 
Hagen, recommended an ideal curriculum for teaching institute 
of economic development to include instruction in anthropology, 
sociology, and personality theory. The impact of development 
programs on politics and the need for political leadership found 
no place in his curriculum.“ Furthermore, there is a prevailing 
view in economics that what is political is ultimately unproduc- 
tive and perhaps irrational. Indeed, if the analogy can be used, 
economics is concerned with productivity (the altering of varia- 
bles to achieve a desired future state), while politics is thought to 
be essentially distributive. In the planners’ operating assumptions 


42. S. M. Lipset and Mildred A. Schwartz, “The Politics of Professionals,” in 
Howard M. Vollmer and Donald L. Mills (eds.), Professionalization (Englewood 
Cliffs, N.J., 1966), pp. 299-310, at p. 301. 
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what is distributive today is counterproductive for the future. All 
of this is shrouded in the guise of value neutrality, or science. 

Explanations of this bias in economics are varied. The ances- 
tors of modern economists saw a function of their political econ- 
omy in delimiting the economic role of the state and expanding 
the province for private self-interested choice. Later the concen- 
tration on the firm meant an isolation of economic theory in the 
period of much of its conceptual development from political 
problems. The Marxist variant of political economy conceived of 
the state as an instrument to maintain the form of ownership of 
the means of production which will one day wither away. More- 
over, economics as a science arose in societies where the funda- 
mental political problems of nation-building had been more or 
less solved, and this allowed the luxury of abstracting an auton- 
omous economic sphere that still prevails in analysis. The hedo- 
nistic definition of economic man transfigured the political actor 
and permitted the downgrading of public choices as dominated 
by self-interest and ultimately and probably unproductive of 
more wealth. All of this has been buttressed by the structure of 
the modern university and its fragmentation into specialized de- 
partments. 

The third aspect assumes the relevance of a recurring pattern 
in social history. There is evidence that “experts” arise at a time 
when common sense is called into question either by an alteration 
in the environment that cannot be comprehended by common 
sense or by a new definition of the existing situation with new 
standards of failure and success. The function of experts, 
whether priests or economic planners, is to use the ability to 
divine the future, to make intelligible to the statesman choices 
based on specialized knowledge that will minimize chance. Cic- 
ero argued that “there is no nation, whether the most learned 
and enlightened or the most grossly barbarous, that does not 
believe that the future can be revealed and does not recognize in 
certain people the power of foretelling it.”” 


ay pies Zuanicchs The Social Role of the Man of Knowledge (New York, 
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For the planners, this requires reproducing conditions in which 
the desired change has taken place elsewhere “by either introduc- 
ing into the changed conditions whatever is needed to realize the 
cause; or counteracting whatever interferes with realization of 
the effect, or both.”" This mode gives the man of knowledge both 
his manipulative propensity and an internalized tension with 
existing society. The latter is exacerbated by the fact that the 
experts’ utility depends on recognized success. The planner can 
maintain this by fulfilling the promise of the plan; to avoid failure 
is as important as to exceed the plan. Indeed, to exceed the plan 
calls into question his expertise. His success is further jeopardized 
by the proponents of common sense, who resist his choices and 
his vision of a new society, and by politicians who ultimately 
define the problem and decide the political cost of the conditions 
necessary for the planners’ predictions to come true. All of these 
—a new definition of the situation, the supposed inability of 
common sense to comprehend it, the residue of the proponents of 
the old common sense, the basis of status and power in new 
knowledge, and the inherent conflict between politics and the 
men of knowledge—mark the low-income world. 

Elsewhere there is theoretical and empirical support for the 
argument in this chapter. Apter has shown in The Politics of 
Modernization the likelihood of conflict between the planners 
and the politicians, especially in the late modernization and early 
industrialization phases. He argues, “When the functional signifi- 
cance of both the career and non-career roles is large, one can 
expect a direct confrontation between these two groups and a 
struggle for power.” Later he adds, “If political entrepreneurs 

. attempt to acquire all elite functions for themselves at the 
expense of civil servants, we may expect constant conflict be- 
tween the two groups.’ He has shown the basis for these con- 
flicts in terms of roles and the problems of self-definition. He has 
also demonstrated the comparative efficiency of different regimes 
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for “growth,” the sacral quality economic development assumes, 
and the clash of nationalism and modernity as seen in the conflict 
between politicians and scientists.” 

Although fragmentary and anecdotal, there is also evidence in 
the literature of comparative analysis to support these proposi- 
tions and in turn verify the soundness of this essay’s argument.” 
In relation to another rational productivity role—that of profes- 
sional soldier—Janowitz has shown propensities similar to those 
of the planners. He writes: 


While it is impossible to identify a military ideology in new 
nations, common ideological themes are found which help to 
explain the professional officer’s political behavior. These include 
a strong sense of nationalism, a puritanical outlook, acceptance 
of extensive government control of social and economic change, 
and a deep distrust of organized and civilian politics. As a result 
of social background, education, and career experiences, military 
personnel of the new nations become interested in politics, but 
they maintain a strong distrust of organized politics and civilian 
political leaders.” 


He also suggests that one of the factors impelling political inter- 
vention is the need to protect the “career” from political debase- 
ment.” 

Furthermore, the problem of “unrootedness” and of closer 
functional linkages with their counterparts in industrial countries 
is illustrated by such facts as the National Institute of Planning in 
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Cairo using English as its medium and the recent Iranian devel- 
opment plan being written by Iranians in English and then 
translated into Farsi. It is also apparent that the “sages” of the pro- 
fession are external. Consulting with foreign economists is an im- 
portant legitimating function of various planning commissions; 
under the prodding of the United Nations, IBRD and AID, many 
nations have engaged foreign planners in preference to their own 
economists or in the absence of their own. This, of course, further 
raises the status of the role in the eyes of the native neoprofes- 
sionals. Finally, the antipolitical bias of economic planners and 
their career orientation seem to be indirectly corroborated by two 
studies of political socialization of university students. A survey 
conducted by Professor K. H. Silvert in Latin America showed, 
among many things, that economists had lower national identifi- 
cation than other students in the sample.” And Professor Dwaine 
Marvick’s study on West African students shows a high propen- 
sity for economists to define their education in career terms.” 

How are conflicts between planners and the polity resolved? 
First, there seems to be an unwritten Plutarch’s Lives of planners 
that they apparently know well. It is replete with episodes of the 
fate of planners who engaged political forces directly. It includes 
the fate of Ebtehaj and the purge of the Plan Organization in 
Iran; it also includes the experience of a South Asian planner who 
objected to the level of military expenditures and suddenly found 
himself advising for the United Nations in a Middle Eastern 
sheikdom. Discretion, then, becomes the better part of survival, 
especially in that planners have fewer resources than the military 
to threaten politicians. 

There are other ways as well. In many countries, the planners 
are trying to get a separate economic service in order to protect 
themselves and to insure purity among their members. In Iran, 
for instance, it has been customary to try to finish plans before 
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the Majlis meets in order to forestall political bargaining. Else- 
where there is a constant campaign to “educate” political leaders 
of the need for technical definitions of problems and technical 
solutions. AID and IBRD give considerable support to this view 
and provide incentives. Often planners have to struggle against 
other technicians. In Egypt, economic planners must struggle 
with the engineers, and this, too, dictates continuous education of 
the political leadership as to the relative merits of the two fields 
of knowledge. After the 1961 Turkish coup, the newly appointed 
planners took it upon themselves to visit the provinces to con- 
vince the “people” of the rightness of the plan. This strategy is 
fully political and only one step away from the planners in Iran 
who founded the Progressive Center in order to gain more power 
through political means. A more dramatic gesture, which ulti- 
mately could not resolve the conflict, occurred when the Turkish 
planners resigned over the failure of the coalition government of 
Inonu to support their recommended structural reforms. The 
compromises for the reforms required them to work within a 
largely unsupportive regime, and this was intolerable. 

There are also more subtle and informal ways. For instance, a 
Middle Eastern planner admitted to the existence of a progres- 
sive network of like-minded people in strategic ministries which 
kept “the projects moving.” Another planner suggested that in the 
next generation there would be a working alliance between plan- 
ners and young military officers. He added that the alliance was 
already in its formative stages.” In a sense, of course, these are 
less examples of resolving conflict than going about one’s tasks in 
spite of politics. 


V 


There are many questions, of course, which this analysis has 
not touched. Indeed, its results can only be considered as prelimi- 
nary to a wider study. Among the unaddressed subjects is how 
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widely these values are shared among elites in the public and 
private sectors. It was suggested earlier in this chapter that the 
ideal type embraced a large number of activities and those re- 
sponsible for these activities had similar outlooks, especially to- 
ward politics. This has not yet been proved. Other ministries and 
professions would have to be surveyed to see if their members 
could be subsumed in the larger category. Moreover, it is impor- 
tant to ask if the results would have been different in significant 
ways if the interviews were conducted in the home countries. 
Although I have argued earlier that the mode adopted produced 
more genuine results, the issue is an empirical one and not yet 
resolved. Finally, the explanation I have chosen does not identify 
the origins of this ideology, except by implication. What is 
needed is a longitudinal study revealing changes in attitudes over 
the space of the career of the rational-productivity bureaucrat.” 

Implicit in the explanation so far has been the “colonial” as- 
sumption about “levels of development” and “readiness for prog- 
ress.” Although I earlier argued that rational-productivity bu- 
reaucrats have difficulty everywhere, I chose the conventional 
model for explaining the planners’ attitudes because of its 
efficiency and currency. All that is required is positing a “congru- 
ence” of institutions and values for the benchmark nations and 
treating the attitudes found elsewhere as the product of “incon- 
gruence” or as a “strain toward congruence.” Unfortunately, how- 
ever, this mode of analysis misses many interesting possibilities 
—especially for questions of administrative reform.” 

It would be useful to speculate, without the attribution of level 
of development, on the conditions that correlate with different 
political attitudes and behavior of rational-productivity bureau- 
crats in various regimes. Here again I will use economic planners 
and enter at the outset any disclaimer to empirical foundations 
for the speculations which follow. There are as yet none. But if 
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there were, I suspect several propositions might be favorably 
tested. 

If economic planners as a group in any regime could be ar- 
rayed along a continuum on the basis of the frequency of certain 
sorts of political behavior or outcomes, they might be seen in this 
fashion: 








[ 1 2 3 4 5 6 7 8 9 ] 
Legend 

1 Antigovernment collaboration 6 Major conflict and gains on policy matters 
2 Resignation 7 Shared authority on policy allocations 

3 Formal participation only 8 Policy dominance by planners; formal par- 
4 Major conflict and losses on policy matters ticipation by other political organs 

5 Gains equal losses 9 Policy control by planners without need of 


conventional legitimation 


The more the planners move toward the right of the continuum 
the more control they exercise in policy matters and probably the 
more engaged and productive they are in their work; the more 
they move to the left the more impotent they are in relation to 
policy and probably the more alienated and antigovernment in 
their behavior. Any regimes—rich or poor, developed and devel- 
oping, sophisticated in the modes of production or not—could 
thus be compared. 

What independent variables affect movement in one direction 
or another? Four, among many possible ones, seem especially 
salient: (1) the degree of significant support for productivity 
values; (2) the extent of significant belief that government is the 
major catalyst for social and economic change; (3) the incidence 
of public compliance with planners’ policies (or, perhaps, the 
availability of “free-floating resources” for pursuing policy 
ends);” and (4) the number of elites outside government claim- 
ing expertise similar to that of the planners. Each can be more or 
less measured. 
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Perhaps the relationships can best be seen visually: 
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From these, several propositions arise. One might be: the greater 
the degree of significant support for productivity values the 
greater the policy control possessed by planners and hence their 
engagement and productivity. A second is: the greater the extent 
of significant support for the government as the major catalyst for 
social and economic change the greater the policy control pos- 
sessed by planners and hence their engagement and productivity. 
Third, the greater the incidence of public compliance with plan- 
ners’ policies (or resources for attaining planners’ goals) the 
greater the policy control possessed by planners and hence their 
engagement and productivity. Finally, the greater the number of 
elites outside government claiming expertise similar to that of the 
planners the less policy control planners have, hence their en- 
gagement and productivity are less. 

As the above formulation is not part of the tradition of “func- 
tionalism,” the derivative propositions may be tested without 
concern for issues such as subsystem adequacy or effects on 
system development. Moreover, one may speculate on different 
combinations of the independent variables and their impact on 
planners, e.g., planners in regimes that are high on significant 
support of productivity values but low on significant belief that 
government is the major catalyst for change. This, above all, 
permits a political-administrative study of, say, the Soviet Union 
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and India without the Trojan horse problem of the conventional 
development model. 


VI 


What can be learned about administrative reform from this 
chapter? Can choices made by statesmen and others be improved 
by the concepts and conclusions advanced here? Three ideas 
seem to have potential. 

First, if a statesman assumes that imported intellectual technol- 
ogy, either through foreign economic advisers or his own staff of 
planners, is an instrument to be used as he and his regime please, 
he is essentially wrong. There is a propensity on the planners’ 
part to downgrade the outcomes and costs of politics that might 
make them a political force of some consequence. Caveat emptor! 

Second, when advocates of administrative reform seek to in- 
duce reform in developing nations, they must be explicit about 
the type of organization and orientation toward action they 
mean. Often advocates use the idiom of conventional bureauc- 
racy when they intend to recommend rational-productivity bu- 
reaucracy. This is especially important because many programs 
can be better discharged by conventional bureaucracy than by its 
more recent kin.” 

Third, experience with rational-productivity bureaucracies in 
various parts of the world suggests that there is a relationship 
between structure and forms of authority and effectiveness. This 
relationship indicates the need for rational-productive activity to 
be carried out in less hierarchical structures with more informal 
channels of communication than normally obtain. Moreover, the 
means used by executives to secure compliance on the part of 
participants should become more normative in their content.” 
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At the heart of these suggestions and the entire chapter is a 
fourth point of possible value. It is the aspiration to see, without 
the constrictions of models predicating direction or “congruence,” 
emerging forces in all their political variety. From this a more 
fruitful and comparative discussion of the theoretical problems of 
administrative reform in developing nations might arise. 
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This literature makes, in different ways and for different types uF organizations, 
the point about structure and effectiveness. Unfortunately, most of it is couched in 
the context of debureaucratization (not in the sense it is used by Eisenstadt). The 
ideal type employed here is more useful, for it is clear that a new kind of 
organization is emerging that is suited for some but not all purposes and that it 
will coexist with its predecessor. To suggest a trend in the direction of the 
destruction of hierarchy is not supported by data, only pious hopes. 


°*12° 


Comment on “Productivity, 
Administrative Reform, and Antipolitics: 
Dilemmas for Developing States” 


R. Taylor Cole 


Warren F. Ilchman’s stimulating, thoughtful, and provocative 
study of “rational-productivity bureaucrats” makes certain initial 
assumptions. One of them is that rational-productivity bureau- 
crats constitute a group of individuals with such clearly definable 
features as to permit a study of these special characteristics. 
These distinctive features, as outlined on pages 478-479 distin- 
guish them from other subgroups within the bureaucracy and 
from the “legal-rational” bureaucrats in particular. The bond of 
the ideal type of rational-productivity bureaucrats consists prima- 
rily in their “legitimating source in knowledge, their loyalty to 
substantive programs, and their value commitment to productiv- 
ity’ (p. 479). Specifically, special attention is directed to the 
economic planners among the rational-productivity bureaucrats 
and to their conceptions of society, its politics, and its possibili- 
ties for the future, or, more succinctly stated, to the ideology of 
economic planners. 

With this general purpose of the author before us, several 
questions can be posed for the sake of discussion. In so doing, 
occasional reference will be made to bureaucrats and planners in 
two developing countries of Africa, namely, Nigeria and Tanza- 
nia. 

First, a somewhat more limited title for this chapter might be 
justified. It is devoted primarily to an examination of the charac- 
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teristics of economic planners in the public services of certain 
developing countries and to the ideology of these economic plan- 
ners. The author gives little more than passing attention to ad- 
ministrative reform as such and that in the two brief concluding 
sections. One of these sections (pp. 495 ff.) is devoted to an 
analysis of the political behavior of the bureaucrat, in which 
certain tentative propositions regarding the degree of engage- 
ment or involvement in “policy control” are outlined. The final 
section consists of a brief presentation of three ideas which are 
pertinent to administrative reform. The first suggests that plan- 
ners will minimize the “outcomes and costs of politics” where 
“statesmen” import “intellectual technology.” The second sug- 
gests that advocates of administrative reform, who seek to induce 
reform in developing nations, be explicit “about the type of or- 
ganization and orientation toward action” in their programs. 
Many programs, it is believed, can be better discharged by con- 
ventional bureaucracy than by its “more recent kin.” Third, the 
experience with economic planners indicates the need “for ra- 
tional-productive activity to be carried out in less hierarchical 
structures with more informal channels of communication than 
normally obtain.” These three “ideas,” or hints, would seem to 
merit careful but independent consideration, but their direct 
relevance to the main theme of this chapter is not apparent. 
Second, questions may be raised about the author’s methodol- 
ogy. How were the members of the group selected for study and 
what was the nature of the sample which resulted? The author 
states that he has contacted “a large number of planners in six 
countries in South Asia and the Middle East” but, for the purpose 
of procuring a broader sample, selected and interviewed over a 
period of two years some “thirty-three mid-career planners from 
eighteen countries” who were studying in the United States “ad- 
vanced economic techniques . . . at a graduate institute of eco- 
nomic development” (pp. 484-485). The sample showed an aver- 
age of eight years’ experience in the bureaucracies of the home 
countries. The author recognized that the sample consisted of 
advanced students, or “planners,” resident in American institu- 
tions and interviewed by American social scientists (p. 484). The 
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rationale for the choices is clearly stated and provides practical 
justification for the selections made. But would alternative selec- 
tions have been worthy of consideration? 

The first alternative would have called for a more specific 
definition of “rational-productivity planning” and a delineation of 
the many types of bureaucrats—from differing public service 
classes and groups and with varying disciplinary backgrounds— 
engaged in such planning. Would not educational officials in the 
ministries of education, engineers in the departments of public 
works, officers in the military services in the ministries of defense, 
and political scientists and sociologists in the ministries of interior 
and local government be as vitally engaged in rational-productiv- 
ity planning as are those who have had training in economics? If 
the main emphasis is on rational productivity, can one really 
differentiate between the economics-trained bureaucratic planner 
and the non-economics-trained bureaucratic (i.e., conventional ) 
planner? In this connection, I have noted the statement by the 
author (p. 515) that “as a profession, economics shares with 
many other professions (italics mine) a basis in systematic and 
generalized knowledge that is taught by members of the profes- 
sion, a loyalty to an abstract public interest, an operating assump- 
tion that clients do not know best, and a desire for autonomy in 
insuring standards.” This alternative suggests a wider area for 
choice of the sample on the basis of clearer definitions of planning 
than has been made. I am also indicating, by implication at least, 
some skepticism of certain of the distinctions drawn in the table 
on pages 478-479 on such points as the “relevance of pre-entry 
education to position” (“high” vs. “generally low”), “training 
experience’ (“substantially prior to entry” vs. “mostly post-en- 
try”), etc. 

A second alternative approach might have been to select for 
examination all economists in the higher public services, on the 
assumption that all such economists are by definition engaged in 
some way in rational-productivity planning. The assumption that 
all these economists might be included finds support in the activi- 
ties of those covered in the actual sample chosen, for, in the 
author’s words, these ranged from “long-range ‘perspective’ plan- 
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ning to the implementation of programs in small-scale industries” 
(p. 485). If all such economists in the higher public services are 
in the group from which the sample is chosen, then the size of the 
group will be substantially larger than the one originally utilized. 
It is to be noted, to digress for the moment, that in Nigeria in 
1964-65 over 80 per cent of those persons with “high level skills,” 
to borrow terminology used in the International Bank for Recon- 
struction and Development survey of 1966, were employed in the 
public services. The public servants trained in economics in the 
Nigerian universities probably exceeded in number those trained 
in the other social sciences. (At the University of Ibadan in 
1964-65, there were ninety majors in economics and seven in 
political science after the division of the Social Science Depart- 
ment into separate departments.) In sum, it is appropriate to ask 
first if the qualifications or characteristics of rational-productivity 
planners can be more specifically outlined; second, if all univer- 
sity-trained economists in the upper ranks of the public services 
should not be included in the group of public servants from 
which the sample is chosen; and third, if these rational-productivy- 
ity planners can be differentiated as clearly as the author indi- 
cates from the high-ranking conventional civil servants who are 
concerned with goals, strategies, and techniques of implementa- 
tion. 

Third, is the evidence presented by the author convincing that 
the rational-productivity bureaucrat is “antipolitical” i nique 
and distinctive way? Is the author clear in the use of such terms 
as “political,” “politics,” “antipolitical,” “political conditions,” “po- 
litical forces,” “political system”? Just what does he mean by such 
expressions as the “politician or statesman” and the “clash of 
political forces or leaders,” the “degree of hostility which some 
planners feel in relation to politics,” “politicians, office-holders, 
and the ‘people’,” etc.? Are the “conventional bureaucrats,” from 
whom the rational-productivity bureaucrats are differentiated, 
and the members of the “government” included among the “politi- 
cal forces” and “politicians”? If so, how can one explain that 55 
per cent of the respondents “identified “government as the chief 
contributor to overcoming the impediments to economic develop- 
ment” (p. 494), or that most civil servants “are aware of the prob- 
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lems and needs of economic development” and are “supportive” of 
the efforts of the planners (p. 496)? If so, how can one explain 
that in monopoly-party regimes, which planners consider to be 
“most conducive to their values and methods” (p. 506), the 
“office-holders and politicians are thought to be highly suppor- 
tive” of economic development (p. 507); that, in competitive- 
party regimes, while “office-holders and politicians” are less 
supportive, the “government” is seen as the “chief contributor to 
economic development” (p. 508); and that, in military regimes, 
while there is skepticism of the capacity and willingness of the 
military rulers to “mobilize resources and to conceive of develop- 
ment programs in their economic terms,” the planners still look 
both to the civil servants and to the “private sector for the major 
thrust of development” (p. 508)? To support his thesis, the author 
cites as “theoretical and empirical support” works by Apter’ along 
with selected references from the literature of comparative analy- 
sis where the citations include mention of a volume by Lucian 
Pye.” The “antipolitical bias of economic planners” is indirectly 
corroborated, it is further contended, by Silvert’s studies in Latin 
America® showing that economists evidenced less national identi- 
fication than students in other disciplines, and by Marvick* in his 
researches on West African students indicating the high propen- 
sity of majors in economics to “define their education in career 
terms” (p. 520). This literature merits more careful examination 
than I have been able to give it. But, on balance, I find the termi- 
nology on “politics” and the “antipolitical” to be vaguely defined, 
and in partial consequence the evidence submitted in support of 
the author’s main argument to be somewhat unsatisfying. 
Fourth, if there were the possibility of a choice, should the 
examination m of the characteristics and attitudes of the economic 


planners among the rational- -productivity bureaucrats have been 
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done in the institutional setting of the home countries repre- 
sented in order to elicit the type of data which would be most. 
pertinent for a study of administrative reform? The assumption 
underlying this query is consonant with the position taken by 
Braibanti on the “cruciality” of institutions in political develop- 
ment and in comparative political analyses.’ The variations in the 
organization, intragovernmental relationships, and functions of 
planning agencies and boards, including the ones which are 
called by those names, vary so widely in African states as almost 
to defy classification. At the minimum, would there not be 
present a number of factors and considerations which would 
affect the responses of the rational-productivity bureaucrats in 
ways different from those factors and considerations which af- 
fected their responses as graduate students in American institu- 
tions of higher learning? Reference may be made to the history of 
the planning ministries and directorates from 1960 to date in 
Tanganyika and, later, Tanzania (Ministry of Finance, Ministry 
of Development Planning, Directorate of Planning and Develop- 
ment, and after 1965, Ministry for Economic Affairs and Develop- 
ment Planning) to illustrate the point for one country.* During 
the period of the three-member directorate, the differences be- 
tween these members were largely ideological and jurisdictional, 
the bonds between the French, German, British, Tanzanian, and 
American economists and social scientists were possibly more 
institutional, “administrative,” and personal than professional and 
antipolitical. Indeed, one of the basic agreements among those 
rational-productivity bureaucrats involved in the preparation of 
the five-year plan, 1964-69, and in its early implementation, was 
that their work was being encouraged and heavily supported by 
President Nyerere.’ To make the point again, I am doubtful if the 
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responses of the students of economics in the United States, 
reflecting the attitudes of students professionally immersed in 
graduate study and being interviewed by American social scien- 
tists, would have been the same as they would have been in the 
home countries where they were active participants in the operat- 
ing institutions. 

But, fifth, let us assume for the purposes of discussion, that the 
antipolitical bias of an acceptable sample of clearly defined ra- 
tional-productivity bureaucrats has been proven. Then, I may ask 
when and why this antipolitical reaction _has developed in a 
comparatively noteworthy way among this particular subgroup of 
‘bureaucrats. My own investigation and inquiries in Nigeria on 
the nature of the training of public servants in Nigerian universi- 
ties and institutes, and on the attitudes of public service employ- 
ers toward these programs, indicate that to the potential employ- 
ers a major in economics offered certain advantages over a major 
in other social sciences.” Though the reasons offered therefore 
were not always carefully considered, varied somewhat from 
respondent to respondent, and were occasionally inconsistent, the 
economics major was viewed as having a background permitting 
of special adaptation to different types of positions in the public 
service (particularly as compared to majors in programs in 
“public administration” ). The employers, usually evidencing the 
heritage of their British educational experience, felt that the 
economics major fitted better into a “classical-literary generalist 
tradition” while the public administration major was too often the 
victim of the virus of a “mechanistic emphasis and management 
techniques.” Further, it was believed that the economics major 
possessed certain skills that might find immediate application in 
the public services, and, perhaps somewhat inconsistently, that 
the economics major acquired a greater “depth” in a particular 
discipline than was readily available in other social science disci- 
plines. In short, the public service employer possessed a positive 
bias toward the initial recruitment of the economist. 
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At the same time, did the economics major himself acquire 
during his period of study a distrust for the “politician” (presum- 
ably including the public service employers)? Unpublished re- 
search on the attitudes of Nigerian students in 1964-65, under- 
taken at the University of Ibadan by Dr. Charles Rooks indicates 
that over 78 per cent of those majoring in the social sciences at 
the University of Ibadan and over 65 per cent of those majoring 
in the social sciences at the University of Nigeria found govern- 
ment employment preferable to all other types of employment. 
There are various reasons that may be given for these attitudes, 
including the limited range of choices open in a country where 
most employment is public employment. But the point is that the 
economist began his public service career in a setting of accept- 
ance by the public service employer and with a predisposition on 
his own part toward public employment. 

When and why, to repeat, does the alleged bias on the part of 
the rational-productivity bureaucrat arise? Is it a product of be- 
lated recognition by the rational-productivity bureaucrat that the 
government cannot encourage economic development except 
within the limits outlined in Spengler’s chapter (especially re- 
stricted in respect to the “transformation of input into growth-ori- 
ented output” and “the economical use of all of the nation’s 
resources’ )?° In particular, is it due to the failure to appreciate 
and evaluate the politician’s concern, commitment, responsibility, 
and course of action taken for the “survival of the centralized 
polity and the existing regime, the existence of which is new and 
uncertain’”?” Or, is it to be explained on other grounds? 

In conclusion, I view this thoughtful study as making a signifi- 
cant contribution to the literature on planning and bureaucratic 
planners in developing countries. Because of its merits and its 
pioneering attempts to dy he ee and ideology of 
economic planners, I have felt that the author would expect and 
welcome critical questioning by a “devil’s advocate.” The ques- 
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tions I have therefore raised are, in-summary:. (1) Would a more 
realistic title be appropriate in view of the nature of the contents 
and main thesis of the chapter? (2) Methodologically, would 
other ideal types or alternative methods of selection of the group 
for study, and of sampling it, have been desirable in the light of 
the author’s objectives? (3) Is the evidence presented by the 
author convincing as to the unique antipolitical attitudes or bias 
of the economic planners among the rational-productive bureau- 
crats? (4) Should the examination of the characteristics and 
attitudes of these economic planners have been made in their 
institutional and home country setting? (5) On the assumption 
that the antipolitical attitudes of the rational-productive bureau- 
crat have been adequately proven, when and why did this anti- 
political bias develop? 


PR tig 


Administrative Doctrines Diffused in 
Emerging States: The Filipino Response* 


José V. Abueva 


“Administrative doctrine” is used here as shorthand for shared 
goals, norms, beliefs, and technology for administrative-moderni-. 
zation. Our concern is limited to the administrative doctrines of 
those officials, advisers, experts, or consultants of the United 
Nations and the (United States) Agency for International Devel- 
opment (AID), whose principal mission has been to induce ad- 
ministrative reform and improvement in newly developing coun- 
tries. Administrative doctrines serve a number of related uses. 
They are long-range standards, immediate working guidelines, 
and specialized techniques for those assigned in the field. They 
also are the bases for program planning, recruitment, research, 
and evaluation by headquarters in New York or Washington, or 
in the country missions of the technical assistance agencies. 

This usage of doctrine is consistent with its broad conceptuali- 
zation by the Inter-University Research Program in Institution- 
Building as “the specification of values, objectives, and opera- 
tional methods underlying social action.” Likewise, our usage is 
illuminated by the understanding of doctrine “as a series of 

* The author wishes to express his appreciation for a grant from the Committee 
on Research, the Department of Political Science, Brooklyn College of the City 
University of New York, which covered expenses for research at the Agency for 
International Development in Washington, D.C. For facilitating the collection of 
official data, he is indebted to Mr. George Lawson, Jr., and Miss Carol S. Piper 
of AID and to Dr. Buenaventura S. Villanueva of the Public Administration 
Division of the United Nations. 
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themes which project, both within the organization itself and its 
external environment, a set of images and expectations of institu- 
tional goals and styles of action.” Moreover, we accept the view 
that doctrine may, and often does, spearhead, guide, legitimatize, 
and rationalize organizational actions. Differing with the pro- 
gram’s view, perhaps, we consider technology as a component 
part of doctrine, for we conceive of technology as the operational- 
ization of, and in practice hardly differentiated from, the doctrine 
itself. 


I. United Nations Administrative Doctrine 


In lieu of exhaustive content analysis of agency documents, 
which could not be done for this study, a few key reports and 
handbooks were examined. For United Nations administrative 
doctrine the principal sources were Standards and Techniques of 
Public Administration (1951) and A Handbook of Public Admin- 
istration (1961). A Handbook of Civil Service Laws and Prac- 
tices (1966), A Handbook of Training in the Public Service 
(1966), and The United Nations Programme in Public Adminis- 
tration (1967) were also consulted. The first two are codifications 
of principles, concepts, and practices; the third and fourth are 
international abstracts presented cafeteria-style for the choice of 
their users, while the last is a review of the United Nations 
program since it began in 1950. To a considerable extent the 
selected materials incorporate beliefs, ideas, and techniques em- 
bodied in several other United Nations public administration 
publications and in indivudal reports by experts.’ 

Standards and Techniques was a “unanimous statement™ of 
the seven committee members who wrote it. They came from the 

2. Esman, Institution-Building Concepts, pp. 2-3. 
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Netherlands, the United States, Cuba, Puerto Rico, India, and 
France. “Such a consensus,” the authors averred (p. 2), “consti- 
tutes strong evidence that there exists a common body of princi- 
ple and technique in the field of public administration which has 
some degree of world-wide and general validity, which may have 
special applicability to new states and to the less developed areas 
of the world. . . .” The contribution of several staff members in 
various United Nations departments and specialized agencies to 
the committee’s work was hailed in the text as confirmation of 
“the fact that there already exists in the international civil serv- 
ice, supplemented by experts called in for special consultation, a 
body of common knowledge in the realm of governmental admin- 
istration and public management which constitutes one of the 
primary resources available in any evolving international pro- 
gramme of technical assistance looking forward toward social, 
economic, or administrative development” (p. 3). Having said 
this, the committee added that any development program or 
“reform and reconstruction in any of the public services can only 
succeed if it is supported by machinery and methods established 
under sound principles of public administration and adapted to 
the circumstances of the country concerned” (p. 4). In other 
words, “any attempt to apply the generally applicable principles 
of public administration must contend with those economic, so- 
cial and governmental circumstances which seem to be peculiar 
to underdeveloped areas . . .” (p.5). 

As one form of technical assistance, the international public 
administration program was traced to a basic goal in the United 
Nations charter: “to promote higher standards of living, full em- 
ployment, and conditions of economic and social progress and 
development.” This articulation is based on a cardinal assump- 
tion: “A sound system of administration contributes as directly as 
possible to the economic and social development of the nation 
and to the raising of the level of economic security and social 
welfare of the population.”* Inspired by lofty ideals expressed in 
the charter and other United Nations declarations, Standards and 
Techniques was unequivocal in affirming a series of Western 
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libertarian beliefs as “fundamentals of public administration” :* 
Public order, stability, and justice are not only indispensable to, 
but also fundamental objectives of, an effective system of public 
administration. (p. 9) 

Sound public administration can only flourish under a system for 
the administration of justice based on equal protection for all, 
impartial administration of governmental services, and adequate 
provision for social change. (p. 9) 

Governments which abuse their powers, or which habitually act 
arbitrarily with reference to persons and property or which do 
not respect fundamental human rights, or which permit dishon- 
esty in the public service, lack an adequate basis for a desirable 
and stable form of public administration. (p. 9) 

An effective system of public administration must be founded on 
a policy which tends to broaden the range of personal freedom, 
economic and social opportunity, and political democracy. (p. 9) 
The best system of administration runs the risk of breaking down 
sooner or later if, in administering the power of the state, it is not 
genuinely responsible to the public, and if it does not subscribe 
to the elementary precepts of liberty and equality. (p. 10) 
Effective public administration requires a favourable political 
leadership and public opinion. The public must be willing to pay 
the price in order to achieve the essentials of governmental 
reorganization, fiscal reform, and civil service improvement. (p. 
10) 

Sound administration seeks to share responsibility and to enlarge 
the area of participation as widely as feasible. A sound system of 
public administration is solicitous about its relations with the 


public. (pp. 10, 11) 


The authors of Standards and Techniques admit that “effective 
administration adapts its particulars to the life of the nation 
concerned” (p. 11), that “there is seldom a One-Best-Way in 


public administration” (p. 12), and that “there may have to be 
extensive variations in means” toward achieving “generally 
adopted standards of competent public management” (p. 11). 
Nevertheless, the document presented a number of “applicable 
principles . . . common to most developed, and some underde- 
veloped, systems of administration” (p. 12), under conventional 
headings in Western administrative systems: governmental or- 
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ganization, public finance, public personnel, administrative man- 
agement, and planning and development. 

If we wish to speculate on the spread and influence of its 
contents, it is helpful to know that over 7,600 copies of Standards 
and Techniques were printed and that it was “in constant de- 
mand as the basic working document for the use of United 
Nations experts . . . and of Governments to which they were 
accredited.”* During the decade of the fifties, it was the United 
Nations standard general reference in its field. 

Its successor, Handbook of Public Administration, has been 
also in great demand. Including its reprint, over 10,000 copies 
have been circulated, and a second printing has been urged. The 
Handbook was intended as a “clear restatement of the basic 
elements in a programme of public administration improvement 
in developing countries” (p. 1) and available United Nations 
assistance. While the publication it superseded was far less firmly 
based on field experience in technical assistance, Herbert Emmer- 
ich, the American public administration expert who wrote the 
Handbook, acknowledges that “its conclusions are largely based 
on the reports of United Nations experts and working parties who 
have now been engaged for almost ten years in public administra- 
tion work and closely allied fields in most of the developing 
countries of the world” (p. 1). Although at another part of the 
Handbook the author describes the document as a summary and 
synthesis of “findings” of United Nations experience, the Hand- 
book offers forthright generalized “concepts” and prescriptions. It 
is therefore noteworthy that, as Emmerich observes, “the experts 
show remarkable agreement in their suggestions for the improve- 
ment of public administration” (p. 1). Nevertheless, the reader is 
advised to regard them “as guidelines and not as immutable 
dogmas” (p. 126). Moreover, he is told: “Each country in intro- 
ducing administrative reforms of the type described will be well 
advised to adapt them carefully, without impairing their essential 
purposes, to national needs and national cultures” (p. 126). 

In a section entitled “Public Administration and the Citizen,” 
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Administrative Doctrines Diffused in Emerging States 541 


the Handbook restresses the universal, libertarian, and humane 
principles proclaimed in the United Nations charter as “the fun- 
damental aims and objectives which an administration should 
serve... (p. 10). It enjoins the political leaders of the emerg- 
ing states to uphold those principles. It calls on career officials to 
implement them loyally in their “role of servants, not masters of 
the citizen, devoted to the pursuit not of their own interests but 
of the general well-being” (p. 10). Going farther than Standards 
and Techniques, the Handbook spells out five specific rights of 
the citizen in relation to the public service: 


1. The right to be treated with due observance of the rule of 
law, and with justice, impartiality and reasonableness in all his 
dealings with the administration; 

2. The right of appeal against administrative decisions as a 
protection against arbitrary and biased treatment, and to obtain 
justice; 

3. The right to know what the laws and regulations are, and 
his own privileges and duties in regard to them, 

4. The right to information on the purposes, organization and 
operations of his government; 

5. The right to participate in public affairs, as far as possible, 
at national, regional, and local levels. (p. 11) 


Considerable confusion results from the mixture of description 
and prescription and from the failure to reconcile conflicting 
ideals of public administration being affirmed. At one point the 
Handbook bewilderingly assumes or piously proclaims that “a 
country’s public administration is based on these principles: to 
serve the general interests, apply the rule of law and carry out 
decisions made in conformity with the processes of consent” (p. 
13). In other parts, similar characteristics are presented as pre- 
conditions of administrative modernization. While admitting var- 
iations caused by differing evolutionary stages of countries, it 
flatly states: “But unless the national state is committed to the 
building of a public administration which will serve these pur- 
poses, many of the conclusions that follow [findings and solutions 
offered] will be inapplicable” (p. 13). And yet, the Handbook 
also upholds the idea that the public service should truly share 
the society's “culture, its values, its problems and its ambitions” 
(p. 11). External advice and assistance “must be given an indige- 
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nous character” (p. 11). The reader is therefore asked to regard 
the abundant “findings,” “principles,” or “elements” concerning 
public administration in developing countries as merely “the skel- 
etal structure into which every country can breathe life in the 
best way suited to its society” (pp. 11-12). 

If United Nations administrative doctrine is inapplicable in 
those states that are not committed to building a democratic 
policy and administrative system—as most emerging states seem 
not to be—it is pertinent to inquire why United Nations public 
administration experts are assigned to a number of those states 
and are introducing there essentially the same tenets and tech- 
niques which they are also diffusing in the few emerging demo- 
cratic states. If democratic commitments are prerequisite to 
successful administrative modernization, then the prospects for ad- 
ministrative modernization of most emerging states must indeed 
be poor or nonexistent.’ If administrative reforms must share the 
nation’s values and elite ambitions, what happens if, at any par- 
ticular time, these are given the goals and precepts of United 
Nations administrative doctrine, inimical and counterproductive? 

Despite the mélange of imperious command and diffident 
suggestion, essentiality, universality, and culture-bind character- 
izing the precepts and methods preferred by the Handbook, the 
net impression is that its author is mightily convinced of their 
relevance to administrative modernization in the emerging states, 
irrespective of their condition. The significance of that conviction 
and its affirmation is revealed in Shor’s observation, partially 
based on United Nations survey reports and mission recommen- 
dations: “it is quite evident that these doctrines are faithfully 
invoked by technical assistance advisers in the developing coun- 
tries.” We might add that not a few of the most sensitive and 
sophisticated and best-trained among public administration prac- 
titioners and scholars in the developing countries also subscribe 

g. Only a democratic bias precludes the view that authoritarian and totalitarian 
systems cannot achieve administrative modernization or political development. 
These processes can and have been defined without relation to ideological 
preferences. See, for example, Alfred Diamant, “Political Development: Ap- 
proaches to Theory and Strategy,’ in John D. Montgomery and William J. Siffn 
(eds.), Approaches to Development: Politics, Administration and Change (New 
York, 1966), pp. 25-26. 


10. Edgar L. Shor, “Comparative Administration: Static Study Versus Dynamic 
Reform,” Public Administration Review, XXII (1962), 158-165. 
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to those precepts and try to apply those techniques—as they have 
been diffused not only by the United Nations, but also, even more 
widely and no less vigorously, by the AID and other governmen- 
tal and educational institutions of the United States. 

For the sake of brevity, the more important values, techniques, 
and processes discussed in the Handbook are enumerated in 
Table 2 essentially as they appear in the Handbook’s detailed 
table of contents." Not surprisingly, these are consistent with 
those offered ten years earlier in Standards and Techniques. But 
being twice in length, and having had a decade of field experience 
as a basis, the Handbook has more “concepts and practices” 
between its covers. Undoubtedly, the most important factor in the 
consistency between the two key documents is their common 
source of administrative doctrine and experience. The principal 
authors were Americans and other Westerners. Table 1 shows the 


Table 1. Country of Origin of United Nations 
Public Administration Experts, 1950-1966 





Country Number Percentage of total 
of origin of experts (N = 438) 
United States 82 18.7 
United Kingdom 68 15.5 
France 53 12.1 
Canada 18 4.1 
Netherlands 17 3.9 
Belgium 15 3.4 
Switzerland 11 20) 
Sweden 10 253 
India 9 2.0 
Egypt 9 2.0 
Soviet Union 2 0.5 
Subtotal 294 67.0 
Other 144 33.0 
Total 438 100.0 


Source: Compiled from data in United Nations, Department of 
Economic and Social Affairs, Public Administration Branch, Public 
Administration Newsletter, No. 5 (July, 1966). 





11. A wider range of interests and activities of the United Nations in public 
administration is suggested by varied subjects covered by United Nations meetings 
and reports; see United Nations, Department of Economic and Social Affairs, 
Public Administration Branch, United Nations Programme in Public Administra- 
tion: Report of the Meeting of Experts (New York, 1967), pp. 198-205. 
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Table 2. Contemporary Concepts and Practice: United Nations Hand- 
book of Public Administration, 1961 





tle 


Organization analysis 

a. Purposes of organization 

b. Political and personal factors 

c. Systematic organization 

d. Types of organization 

e. Organization nomenclature 

f. Organization charts and manuals 


Organizational structure 

a. Limitation of number of agencies 

b. Grouping and definition of related functions in a ministry 
c. Identification of types of functions and duties 

d. Provision for administrative controls 

e. Decentralization of operations 


. Methods and matériel 


a. Purposes of good methods 

. Serving the public 

. Legality and impartiality 

. Economy and speed 

Simplicity and clarity of forms 

. Paper work, registry and archives 

. Office layout and equipment 

Matériel purchasing and property control 
i. Suggestion schemes 

j- Organization and methods offices 


-~ oan 


5 SP) 


. Career Service 


a. A career service based on merit and fitness 
b. Political neutrality and the career service 
c. Classification and grading 

d. Just and adequate salary scales 

e. Pensions and social security 

f. Leaves and other benefits 


. Personnel administration 


a. Recruitment by objective tests 

b. A planned system of promotion 

c. Discipline, appeals, and consultation 

d. The problem of manpower planning and personnel statistics 
e. A central office of personnel administration 


Human relations, supervision, and training 

a. Human relations as an art and as a science 
b. Special role of the supervisor 

c. Training in public administration 

d. Training new entrants into the career service 
e. Technical and professional training 

f. Training of trainers 

g. Role of national institutes 


Decentralization 

a. Complexities of decentralization 

b. Forms of decentralization 

c. Area administration under central ministries 
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Table 2 continued 





d. Devolution to local and state authorities 
e. Community development 


8. Autonomous institutions and public enterprises 

. The variety of autonomous institutions 

. Purposes of public enterprises 

. Forms of organization of public enterprises 

. Safeguards on corporate autonomy 
Conformity with general government policy 

. Conformity with general administrative controls 


+29 2000 


9. Budget and financial administration 

. The national budget 

. The budget as an instrument of economic policy 

. Performance or management approach to budgeting 

. Fiscal control 

Auditing 

. The revenue side of the budget 

. Tax policy as related to national development 

Tax administration 

. Tax problems of local authorities and earmarked revenues 


- FT>Qn9Q0090 


10. Research and planning 

. Elements of the planning process 

. Planning with relation to public administration 
. United Nations aid in the planning process 

. Research and statistics as a basis for planning 
. Co-ordination as a basis for planning 

. Staffing of central office of planning 

. Objectives and priorities of planning 


QqQw?PeQa TQ 


11. Decision-making 
a. Decision-making and operations 
b. Delegation and clearance 
c. Decision-making and the career officials 
d. Decision-making and the minister 
e. Multiple clearance 
f. Consultations and hearings 
g. Policy co-ordination 


12. Public relations and reporting 
a. Reporting within the administration 
b. Reporting to the nation 
c. Communicating with the individual citizen 





predominance of Americans, British, and French experts in the 
United Nations public administration program during the period 
1950-66.” 


12. Moreover, most of the 1,646 United Nations fellowships awarded to nation- 
als in the developing countries during 1960-65 involved training in Western 
countries, some 400 in the United States, 300 in the United Kingdom, and 200 in 
France. 
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II. AID Administrative Doctrine 


In 1960 the Agency for International Development (AID) 
incorporated ito its manual a series of orders concerning the 
“philosophy,” “nature,” “objectives,” and “methods” of its over- 
seas public administration program.” Since these authoritative 
documents emerged from a long round of discussions and con- 
sultations within the agency, at about the end of the first decade 
of technical assistance abroad, they may be regarded as a partial 
“codification” of AID administrative doctrine. Barely ten pages 
long, and forming part of the agency manual, the AID codifica- 
tion is probably in a more usable format compared to the first two 
United Nations handbooks described earlier. It should be re- 
membered, too, that AID has disseminated a number of special- 
ized publications, such as the handbooks entitled Modernizing 
Government Revenue Administration, Modernizing Government 
Budget Administration, and Improving the Public Service 
through Training. Moreover, AID’s public administration division 
maintains an information service which collects technical reports 
from around the world and circulates them to the agency's public 
administration advisors “in the field.” The bulk of these resources 
have been produced by AID personnel themselves and by man- 
agement specialists and professors under contract to the agency.” 

The AID administrative doctrine mentioned above should be 
seen in the broader context of the overall foreign aid program 
which seeks to provide assistance “to help strengthen the forces 
of freedom by aiding peoples of less developed friendly countries 
of the world to develop their resources and improve their living 

13. For convenience the Agency for International Development is used to refer 
to all its predecessor agencies. See International Cooperation Administration 
Manual, Order No. 2611.1, “Nature of the ICA Programs in Public Administra- 
tion”; Order No. 2621.1, “Objectives of Overseas Public Administration Pro- 
grams’; Order No. 2631.1, “Methods of Providing Technical Assistance in Public 
Administration Overseas”; Order No. 2651.1, “Philosophy of the ICA Program of 
Overseas Technical Assistance in Public Administration”: all dated June 13, 
ay Department of State, Agency for International Development, Office of 


Technical Cooperation and Research, Institutional and Social Development Serv- 
ice, “List of Public Administration Publications of AID,” December, 1966. 
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standards, to realize their aspirations for justice, education, dig- 
nity and respect as individual human beings, and to establish re- 
sponsible governments.””” The United States recognizes that the 
survival of its free institutions ultimately depends on peace based 
“on wider recognition of the dignity and interdependence of 
men” and on “a worldwide atmosphere of freedom.” Through 
foreign aid the United States also deems it “a primary necessity, 
opportunity, and responsibility” to help “make a historic demon- 
stration that economic growth and political democracy can go 
hand in hand to the end that an enlarged community of free, 
stable, and self-reliant countries can reduce world tensions and 
insecurity.” 

Accordingly, AID declares that its overseas technical assistance 
in public administration “is an integral element in U.S. activities 
abroad.” It “is designed to assist co-operating governments in 
using their resources more effectively in a manner which will both 
protect the public interest and will advance personal freedoms.” 
AID assumes that its perceived deficiencies of the administrative 
systems of developing countries are “a critical barrier to economic 
development and a potential threat to political stability.” Thus, 
to begin with, AID seeks to impress upon the leaders of aid-re- 
ceiving or co-operating countries its assumed causal connection 
between effective public administration on the one hand and 
economic development and political stability on the other. AID 
would like to have those leaders share its faith that the adminis- 
trative deficiences can be remedied—as, claims AID, the United 
States and other countries have been able to demonstrate—and 
that these successful foreign experiences can help the leaders 
attain their aspirations for their country. 

Public administration is broadly conceived by AID. Its man- 
ual states: “Public Administration is concerned with not only 
methods, techniques and principles of management, but also atti- 
tudes, social relationships, value judgments, and behavioral pat- 


15. Foreign Assistance Act of 1966, Public Law 89-583 (80 Stat. 795), Sec. 
102. 

16. Ibid. 

17. ICA Manual, Order No. 2631.1, p. 1. 

18. ICA Manual, Order No. 2611.1, p. 1. 

19. ICA Manual, Order No. 2651.1, p. 1. 
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terns.””” Denying that public administration is an end in itself, its 
suggested relation to the goals of national development is never- 
theless left vague, or, rather, assumed. There seems to be the 
implication that whatever those goals may be, the basic objective 
of the agency’s overseas program in public administration is “to 
assist governments in improving the quality of their operations 
both at the national and local level.” It is admitted that assist- 
ance has so far been concentrated on the central government 
agencies, to the relative neglect of local governments. A twofold 
emphasis has been intended: “modernization of administrative 
practices and procedures of government and . . . the develop- 
ment and application of sound management concepts.” 

In stressing the advisory nature of technical assistance in 
public administration, AID points up its concern with “the devel- 
opment of people” and its aim to “help governments help them- 
selves.” Although diplomatically proper and necessary, certain 
of its disavowals are sure to evoke a smile from knowing officials 
in the aided country, if not their disbelief about some inconsisten- 
cies with other stated goals and values of United States foreign 
aid. The manual assures all and sundry that public administration 
programs “do not ... encroach upon the sovereignty of the 
cooperating country.” Why? Because those programs “are not 
concerned with changing the basic form of a government, nor do 
they attempt to substitute the judgment of U.S. technical assist- 
ance for that of responsible country officials.” They are “advisory 
services only” (p. 1). In any event, as already mentioned, they 
are designed to help the people and their governments to help 
themselves. 

Elsewhere, however, the newly inducted public administration 
adviser is instructed to orient himself to the political and 
economic facts of the country of his assignment and contact the 
corresponding sections of the United States Embassy. He is ex- 
plicitly reminded thus: 

20. ICA Manual, Order No. 2631.1, p. 1. 

21. ICA Manual, Order No. 2621.1, p. 1. 


22. Ibid., italics mine. 
23. ICA Manual, Order No. 2611.1, p. 1. 


Administrative Doctrines Diffused in Emerging States 549 


In the final analysis the mission of all [AID] programs is politi- 

cal. This can be especially true of work directly with the admin- 

istrative machinery of cooperating governments where effective 

government administration can make an important contribution 

to political stability and internal security. In fact, it is vital that 

all efforts in this area be kept i in step with those being carried on 

by the political and economic elements of the Embassy staff.” 
Farther on in the same document the beginning public adminis- 
tration adviser is told that it is his job “to help see to it that [the 
changes being introduced] are appropriate for the country con- 
cerned and realistically related to its future growth and develop- 
ment along lines which tend to broaden the range of personal 
freedom, promote economic and social opportunity, and which 
can be expected to contribute to the growth of political democ- 
racy (p. 18). In contrast to the gingerly disclaimers above, the 
recruit is aroused and exhorted: “In other words, you can take 
pride in the knowledge that you are playing on the side of history 
and, in fact, helping to make it” (p. 18). 

Nowhere in the manual are “modern” and “sound” administra- 
tive concepts, practices, and procedures described or defined. 
This omission is most likely traceable to an unstated assumption 
that what are regarded as progressive and workable in American 
public administration are, ipso facto, “modern” and “sound.” Im- 
plicitly, therefore, the reshaping of existing administrative sys- 
tems in the underdeveloped countries largely in the image of 
familiar American models is roughly the process of administra- 
tive modernization. Given the accent on administrative moderni- 
zation, and its underlying assumptions, the AID manual specifies 
the “general objectives” and the related means for achieving 
them, as follows: 

A. The development and application of sound management 
concepts by assisting a government: 

1. Appraise its human resources for management and estab- 

lish plans and arrangements that will generally provide a 


24. International Cooperation Administration, Public Administration pisicn, 
“Orientation Papers for Public Administration Advisors and Technicians,” No. 
“Improving Public Administration in the Newly Developing Areas of the World, °3 

March 1961, p. 13. 


500 


Political and Administrative Development 


sufficient supply of management talent to meet the needs of 
the government; 

2. Develop adequate training and educational institutions 
devoted to the expansion of managerial skills through in- 
service training methods and business and public administra- 
tion educational programs; 

3. Establish general appreciation among government officials 
of the value and need for continuous attention to manage- 
ment improvement; 

4. Encourage the growth and recognition of professional 
standards of conduct among the public service; and 

5. Stimulate public support and understanding for sound 
public administration. 


B. The modernization of administrative procedures and prac- 


tices by providing assistance in the development of: 


1. Adequate government organization and staff competence 
for planning and effectuating country economic and social 
development plans; 

2. An effective focal point for continuous attention to man- 
agement improvement within the government; 

3. A soundly designed and administered system for financial 
planning and administration, covering taxation, revenue col- 
lection, disbursement practices, tariffs customs administra- 
tion, public debt management, capital accumulation, bank- 
ing, foreign trade and related matters; 

4. A competent, honest, adequately paid, properly moti- 
vated and well-managed civil service with high prestige; 

5. A sound system of budget formulation and execution, sup- 
ported by effective systems of fiscal control, accounting, au- 
diting and reporting; 

6. Soundly designed and administered central statistical 
services; 

7. Efficiently organized and managed ministries and other 
government agencies, particularly in the areas to which U.S. 
assistance is directed; 

8. Efficient staff and administrative support for legislative 
and judicial systems; 

g. Effective specialized technical government services in 
fields such as postal and communication systems, standards 
bureau, meteorology, land mapping and title recording sys- 
tems, coinage, patents, and other services of government to 
business and industry; 
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10. Proper allocation of functions and effective work relation- 
ships between the central government and local government 
units; and 

11. Efficiently organized and operated local government.® 


Sequentially, AID conceives of its tasks of administrative mod- 
ernization as consisting of the following steps: (1) determining 
the extent of understanding and interest among key officials in 
the co-operating country; (2) identifying major administrative 
problems and determining priorities in their solutions; (3) pro- 
viding needed support for administrative improvement; and (4) 
establishing continuing support for administrative reform.” 

The initial step is intended to ascertain what further enlighten- 
ment and reassurance may be needed by indigenous leaders in 
and outside the government in regard to administrative moderni- 
zation and its positive consequences for their country, and, pre- 
sumably, for themselves as well. The usual devices at this point are 
observation trips to the United States and one or more third- 
countries, attendance at consultation meetings and conferences, 
discussions with outstanding foreign specialists or with leaders 
and experts in the co-operating country itself, and the dissemina- 
tion of public administration literature. The diagnostic and prior- 
ity-setting step usually assumes the form of organization and 
management surveys which may be government-wide or limited 
to particular agencies or levels of government. Rather than be 
confined to the usually narrow scope of administrative surveys, 
consideration is to be given to “constitutional provisions, poli- 
cies, legislation, or other traditional and customary practices re- 
quiring attention before administrative reform may be devel- 
oped” (p. 3). The survey may be undertaken by a body of 
country officials, with or without AID or other outside technical 
advice. Managerial manpower studies may be also carried out. In 
any event, the surveys and studies must offer a plan of action to 
improve public administration. 

AID support of the induced, as well as spontaneous, action 
proposals takes the form of joint projects designed “to increase the 


25. ICA Manual, Order No. 2621.1, pp. 1-2. 
26. ICA Manual, Order No. 2631.1, pp. 2-5. 
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ability of local officials to carry on their own administrative re- 
forms” (p. 3). Actually, reports indicate that the areas of techni- 
cal assistance are fairly uniform from one country to another: 
these are economic planning, budgetary administration, tax ad- 
ministration, personnel management, and organization and meth- 
ods analysis—involving conventional American ideas and meth- 
ods—as well as university-level education for public and business 
administration, and statistical services. Technical services are 
rendered by AID or other United States government staff, indi- 
vidual consultants, management consulting firms, research insti- 
tutions, or university contract personnel. Training is part of every 
advisory service project. Like the United Nations AID has estab- 
lished new training institutions for the long-range administrative 
needs of the co-operating country. In their activities overseas, 
public administration advisers are urged to co-ordinate with all 
other aid resources available. 

Three methods are prescribed to help insure the viability and 
progress of administrative reform. The first goes under the awk- 
ward heading of “Establishing the Value of the Technical or 
Educational Developments in Administration” (p. 4). The goal is 
to achieve active indorsement and support of administrative re- 
form within the officialdom on the basis of their understanding 
and acceptance of the “new values and benefits” (p. 4). Periodic 
conferences on administrative improvement and applied aca- 
demic research are to be encouraged. The second method is to 
organize professional and public support for administrative re- 
form. Officials and business leaders are to be encouraged “to 
interpret the purposes and benefits of administrative reforms to 
the public” (p. 5). Alongside, officials are to be encouraged “to 
seek professional recognition of their field of interest, to seek 
support for the growth of professional associations, and to con- 
tribute to the issuance of professional literature” (p. 5). The third 
method is to extend to the international sphere the professional 
recognition attained in the co-operating country. This may be 
done through participation in conferences abroad, sponsorship of 
international meetings at home, supporting United Nation’s activ- 
ities in public administration, and the loan of administrative 
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specialists by the co-operating country to other developing coun- 
tries or to the United Nations. 

In official AID literature the caution is often enough sounded 
that administrative changes must be tailored to fit differing local 
situations. As the manual states: “Each situation must be clearly 
analysed and evaluated, and a program of assistance specifically 
designed to meet the local situation” (p. 1). In introducing modi- 
fications of existing institutions and techniques or outright inno- 
vations, “a multiple and balanced approach” is required. This 
cryptic admonition is left unexplained, except in the succeeding 
clause, which says that this particular approach has the twin 
virtue of assuring that “solving one problem does not create 
others of equal or greater importance, and. . . that assistance in 
public administration is responsive to and is in turn supported by 
other U.S. technical assistance and resources” (p. 1). AID has 
been humble in acknowledging the lessons of success and failure 
in the admitted “trial and error” way in which it had to undertake 
its “novel” operation “of trying to adapt United States practices 
to conditions in the host country.”” In its orientation paper, enti- 
tled “Improving Public Administration in the Newly Developing 
Areas of the World,” AID annotates ten such lessons which the 
prospective public administration adviser is asked to heed as one 
who would soon “work in a culture based on a different set of 
social values than that upon which American civilization is 
based.” Thus far, however, there is much to support Weidner’s 
conclusion concerning United States and United Nations techni- 
cal assistance alike, namely: “In practice visiting technicians, 
experts, and professors have provided strikingly similar advice 
and assistance, country to country. . . . There has been prag- 
matic application, but only within a small range. It has been a 
pragmatism of what part of Western public administration to 
introduce.”” 

Seven years after the 1960 “codification” of AID administrative 
doctrine, the agency thought it was time to update itself. The 

27. ICA, Orientation Paper No. 1. 

28. Ibid., pp. 1-22. 


29. Edward W. Weidner, Technical Assistance in Public Administration Over- 
seas: The Case for Development Administration (Chicago, 1964), pp. 158-159. 
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whole elaborate procedure of consultations, discussions, and clear- 
ances was repeated. The resulting manual order, labeled “Public 
Administration Guidelines,” is less than half as long as the 
manual orders discussed above, and it incorporates important 
parts of the old content in only slightly different wording. 

One significant change in the 1967 version of AID administra- 
tive doctrine, as embodied in the agency manual, is the emphasis 
on “development administration,” curiously without once using 
that popular term at all." Another is the open reference to “politi- 
cal development” as an objective. Apparently in response to the 
justifiable criticism that public administration technical assistance 
was being divorced from the substance of policy and programs, 
the new manual order begins by stating: “The objective of the 
U.S. program of technical assistance in public administration is to 
assist governments in creating or improving the institutions 
needed to develop and execute plans for social, economic, and 
political development.” Indeed, it is acknowledged that public 
administration “takes its direction as much from the substantive 
program in a given country as from public administration theory” 
(p. 1). It is recognized that public administration technical as- 
sistance performs a “supporting role . . . to sectoral programs, 
e.g. agriculture, education, health, urbanization (including hous- 
ing), industrial development, human resources development, the 
private sector, and labor” (p. 1). 

In a manner that would warm the heart of the public adminis- 
tration scholar who regards his field as the vital center of politics, 
AID’s concern in public administration is given its most embrac- 
ing definition. Thus, public administration is deemed to encom- 
pass: (1) “the total structure of government organization objec- 


30. AID Manual, Order No. 1612.70, “Public Administration Guidelines,” 
March 14, 1967. 

31. For definitions of the concept of “development administration” see Weid- 
ner, Technical Assistance in Public Administration Overseas, pp. 200-208; Interna- 
tional Institute of Administrative Sciences, “Programme for Training and Educa- 
tion in ‘Development Administration’ ” (undated, mimeographed); Merle Fainsod, 
“The Structure of Development Administration,” in Irving Swerdlow (ed.), 
Development Administration (Syracuse, N.Y., 1963), p. 2; George F. Gant, “A 
Note on Applications of Development Administration,” in John D. Montgomery 
and Arthur Smithies (eds.), Public Policy, XV (1966), 199-212. 

32. AID Manual, Order No. 1612.70, p. 1. 
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tives, functional responsibilities, staffing requirements, and overall 
effectiveness’; and (2) “the executive, legislative, and judicial 
branches of the central government, as well as local government 
units at all levels” (p. 1). 

The goals of advancing political democracy and free enterprise 
or capitalism are evident in the new manual order. Specific refer- 
ence is made to Title IX of the Foreign Assistance Act of 1966 
whose title is “Utilization of Democratic Institutions in Develop- 
ment.” The pertinent portion of this provision states: “emphasis 
shall be placed on assuring maximum participation in the task of 
economic development on the part of the people of the developing 
countries, through encouragement of democratic private and 
local government institutions.”” Accordingly, three of the six 
guidelines in selecting priorities among prospective public admin- 
istration projects are: (1) “motivating government officials for the 
continuing improvement of operations and services, and stimula- 
tion of demand and support among the citizenry of the country 
for responsive and effective public administration”; (2) “improv- 
ing local self-government and the degree of social justice availa- 
ble to the people”; and (3) “exploiting opportunities to 
strengthen management of the private sector and encourage its 
growth.” 

As in United Nations technical assistance in public administra- 
tion, the paramountcy of training is underscored by AID: “The 
key to successful technical assistance is training.” But, presumably 
reflecting the lessons of experience in many an emerging state, a 
procedural innovation is suggested: “Indoctrination at the execu- 
tive level should precede training at the technical level to de- 
velop a receptive climate for change” (p. 3). To complement 
training, a research capability is to be built into local universities 
and governmental institutes. 

A whole new section on evaluation is included in the 1967 
manual order. The criteria for evaluation of projects are to be: 
“U.S. objectives, their support of other U.S. activities, the effec- 


33. Foreign Assistance Act of 1966, Title IX, Sec. 281. See Braibanti’s chapter 
in this volume, esp. pp. 11-21. 
34. AID Manual, Order No. 1612.70, pp. 1-2. 
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tiveness of the methods and techniques used in their implemen- 
tation, and the understanding, support, and use of the institution 
by the host government . . .” (pp. 4-5). Lest these standards 
prove too difficult to apply, “a clearly defined, comprehensive, 
realistic and time-phased work plan” (p. 5), jointly developed by 
AID public administration advisers and their counterparts, should 
serve as the foundation for project evaluation. 


III. Administrative Doctrine as Propositions 


Even a cursory interpretation of the normative content, theo- 
retical validity and practical utility of administrative doctrine is 
aided by recasting some of its content in the form of propositions. 
When we do this, a number of propositions emerge stating rela- 
tionships among variables of varying levels of generality and 
abstraction, and therefore of differing amenability to verifica- 
tion.” Once so transformed their underlying assumptions can also 
be more readily discovered. For convenience and concreteness, 
we shall engage in this exercise using only AID administrative 
doctrine, illustrating the relevance of some of its content to public 
administration technical assistance in the Philippines. It so hap- 
pens that in the Philippines the United Nations has not supported 
any public administration project, so officially identified, al- 
though it has assigned experts in the country in such related 
activities as community development, statistics, and planning, and 
awarded nine public administration fellowships to Filipinos.” 

At the highest level of objectives and generality would be these 
propositions: 

1. Public administration technical assistance (as part of the 
total United States assistance program) contributes to interna- 
tional peace, the promotion of human dignity, and a worldwide 
atmosphere of freedom. 


35. For an instructive exploration of the strategy and tactics of proposition- 
building in the discipline, see Glenn D. Paige, Proposition-Building in the Study 
of Comparative Administration (Chicago, 1964). 

36. For cumulative aid received by the Philippines from the United States, the 
United Nations, and other foreign sources, see National Economic Council, Office 
of Foreign Aid Coordination, Annual Report on the Foreign AID Programs in the 
Philippines, FY 1966 (Manila, 1966). 


Administrative Doctrines Diffused in Emerging States 557 


2. Public administration technical assistance contributes to the 
national security, the general welfare, and the preservation of 
the free institutions of the United States. 

3. Public administration technical assistance contributes to the 
American demonstration that economic growth and political de- 
mocracy can go hand in hand in developing countries. 


From official sources relating to the total AID program in the 
Philippines we can derive this proposition: 


4. Public administration technical assistance helps to build a 
strong Filipino economy which will mean, for the United States, 
a bastion of strength in the free world.” 


Obviously, these propositions are almost impossible to test, not 
only because the independent variable is so small a force in the 
total configuration of independent variables which impinge in yet 
unclear ways on the dependent variables, but also because the 
latter are so vague and complex in themselves. The “validity” of 
these propositions must be taken on faith. Indeed, they are sim- 
ply postulated as “true” by policy-makers and technical assistance 
participants. This fact does not necessarily minimize their doc- 
trinal or ideological value, however. 

Two additional propositions are: 


5. Public administration technical assistance aids the govern- 
ments of emerging states in utilizing their resources more effec- 
tively, and in a manner that will protect the public interest and 
advance personal freedom in these states. 

6. Public administration technical assistance helps the Philip- 
pines to increase its economic capability, achieve political and 
social stability, and resist communism.** 


These propositions assume that rationality, democracy, and anti- 
communism are values that are already regnant among the elite of 
the emerging states, or, if not, that they could be enhanced or 
introduced through public administration technical assistance, 
among other programs of United States foreign aid. A basic thesis 

37. From United States International Cooperation Administration/Philippines, 
ICA in the Philippines (Manila, undated, no pagination), which states in part: “In 
essence the partnership . . . is to build a secure, domestic Philippine economy, 


which a ae means, for America, a bastion of strength in the free world.” 
38. Ibid. 
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is that “modern” and “sound” administrative technology devel- 
oped in the United States is transferable or adaptable to the ad- 
ministrative systems of developing countries and that this diffusion 
will improve their efficiency and effectiveness. Again, the dimen- 
sions of the variables being related to each other, although less 
grand than those considered above, preclude measurement. Where 
the democratic values are heavily diluted, if not wholly rejected, 
practical attempts to make administrative modernization projects 
promote these values could lead to considerable difficulties with 
authoritarian and nationalistic elites. On the other hand, of course, 
the often implicit and indirect advancement of the values 
through seemingly innocuous administrative projects usually 
avoids controversy and resistance to change. Much of public 
administration technical assistance must realistically expect long- 
range rather than immediate returns in the institutionalization of 
administrative doctrine. 

A further proposition is: 

7. Public administration technical assistance will improve the 
capacity of host governments to develop and implement plans 
for social, economic, and political development. 

This proposition carries the efficiency and effectiveness objective 
one step further by identifying the broad governmental goals to 
which it is intentionally instrumental. This is a less unmanageable 
level of correlation. However, perhaps it is only when public ad- 
ministration technical assistance is seen as individual component 
projects and evaluated in terms of limited project objectives that 
particular effects may be reasonably attributed to technical assist- 
ance inputs. Even here the selection of indicators is no mean task. 
Understandably, therefore, most evaluation attempts so far have 
been impressionistic and rhetorical, usually in the form of official 
reports of accomplishments and testimonial speeches. 

A catchall set of propositions might consist of specific projects 
involving institution-building or new administrative techniques 
as independent variables and, as dependent variables, the general 
and specific objectives they are intended to help realize. For the 
Philippines such a formulation could be schematically stated, as 
shown in Table 3. 
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Table 3. Aid-Assisted Public Administration Projects in the 
Philippines* 





Independent variables Dependent variables 
(Technical assistance inputs) (Expected technical assistance outputs) 





Project: Government Management and Procedures Improvement (FY 1953-56) 


Establish organization and management offices Improve organization and management, encour™ 
to provide administrative technical assistance to age better planning and more timely decision- 
departments and agencies; train 20 participants; making. 

commodities. 

(Total U.S. contribution: $69,000 TC funds.) 





Project: Government Organization and Management (FY 1954-56) 


Technical assistance in organization, manage- Bridge the gaps between public administration 
ment, and procedures rendered by the AID mis- projects and between those projects and other 
sion's Public Administration Division (but not phases of the technical assistance program. 
chargeable to specific projects); 11 man-years 

of technical services and train 12 participants. 

(Total U.S. contribution: $160,000 TC funds.) 





Project: Government Survey and Reorganization Commission (FY 1955-58) 


Reorganization of structure and procedures of Improve the economy and efficiency of the 
several departments and agencies, reorganiza- executive branch; strengthen the planning, co- 
tion of certain departments; 18 man-years of ordinating, and administrative facilities of the 
technical services. president and department heads. 

(Total U.S. contribution: $265,000 TC funds.) 





Project: Wage and Position Classification (FY 1952-55) 


Wage and position classification survey; 2 man- Establish a continuing system for standardizing 
years of technical services, train 7 participants, salaries and classifying positions (“Equal Pay 
and 21 man-years of contractual services with for Equal Work,’’ comparability with salaries in 
Louis J. Kroeger and Associates. private enterprises, and management tool). 
(Total U.S. contribution: $443,000 TC funds.) 





Project: Bureau of Lands Modernization (FY 1953-55) 


Sixteen man-years of contract services, train 4 Intensify the survey classification and subdivision 

participants, and commodities to assist the Bu- of public lands, and issue of titles in conjunction 

reau of Lands. with program to increase agricultural produc- 
tivity. 

(Total U.S. contribution: $703,000 TC funds.) 





Project: Civil Service Improvement (FY 1956-59) 


Improve regulations and operations of the Civil Increase the efficiency of government personnel 
Service Commission; 10 man-years of technical practices and strengthen the merit system. 
services, commodities, and train 5 participants. 

(Total U.S. contribution: $174,120 TC funds.) 
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Table 3 continued 





Independent variables 
(Technical assistance inputs) 


Dependent variables 
(Expected technical assistance outputs) 





Project: Revenue Administration Improvement (FY 1956-59) 


Improve organization and procedures for tax 
collection and enforcement; 31 man-years of 
technical services, train 76 participants, and com- 
modities for the Department of Finance. 

(Total U.S. contribution: $629,000 TC funds.) 


Improve revenue collections for financing the ex- 
panding government operations and activities. 





Project: Modernization of Budgeting and Accounting (FY 1952-60) 


Contract services of Booz, Allen and Hamilton 
Co. (25 man-years), 7 man-years of technical 
advisory assistance, train 35 participants, and 
commodities; organize fiscal policy planning 


Develop a national fiscal policy and staff and a 
related cyclical national budget, better alloca- 
tion, and control of plan by administrators and 
legislators. 


staff, introduce performance budgeting, and im- 
prove accounting and auditing policies and sys- 
tems. 

(Total U.S. contribution: $1,390,000 TC funds.) 





Project: National Auditing (FY 1960-62) 


Installation of a system of program audits in the Improve financial controls in the Philippine gov- 
national government; installation of internal au- ernment. 

dit units in 40 agencies of the national govern- 

ment; further development and refinement of 

fiscal methods and systems in the General Audit- 

ing Office; provide 2 man-years of technical 

services, train 7 participants, and commodities. 

(Total U.S. contribution: $96,000 TC funds.) 





Project: Rehabilitation of Bureau Printing (FY 1955-56) 


Rehabilitation by providing 1 man-year of tech- Enable the Bureau of Printing to undertake the 
nical services and commodities. required government printing. 


(Total U.S. contribution: $145,000 TC funds.) 





Project: Government Procurement (FY 1954-56) 


Provide 7 man-years of technical assistance and Overcome delays in government procurement, 
train 1 participant. improve procurement and supply management, 
co-ordinate purchasing and supply functions for 


(Total U.S. contribution: $91,000 TC funds.) commodities required by AlD-assisted projects. 





Project: Institute of Public Administration (FY 1952—55) 


Establish teaching, training, research, and con- Provide the government with competent admin- 
sultation institute in the University of the Philip- istrators, research on governmental and admin- 
pines; provide 12 man-years of contract services, istrative problems, and consultation services to 
train 11 participants, and commodities. government officials. 


(Total U.S. contribution: $406,000 TC funds.) 
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Table 3 continued 





Independent variables 
(Technical assistance inputs) 


Dependent variables 
(Expected technical assistance outputs) 





Project: Statistical Survey (FY 1954-59) 


Provide 14 man-years of technical services and 
train 12 participants. 


(Total U.S. contribution: $205,000 TC funds) 


Produce statistics on manpower, population, and 
economic activities; establish reporting systems 
to keep statistics current; preparation for the 


1960 national censuses. 





Project: Economic Policy Development (FY 1953-57) 


Assist the NEC in developing a comprehensive, 
long-range economic development program, 
and in the formulation of economic policy, staff 
organization, and recruitment of professional 


Improve the capacity of the National Economic 
Council to formulate economic plans and policies 
as the highest economic advisory body to the 
president. 


personnel; provide 11 man-years of technical 
services and train 14 participants for the Na- 
tional Economic Council. 

(Total U.S. contribution: $255,000 TC funds.) 





Project: National Media Production Center (FY 1952-60) 


Assist the National Media Production Center as 
the major agency to develop and disseminate 
audio-visual and printed educational informa- 
tion; provide 31 man-years of technical services, 
train 1 participant, and commodities. 

(Total U.S. contributions: $564,000 TC funds.) 


Enable the government to carry out programs of 
mass communication in support of government 
activities. 





Source: Based on Agency for International Development, ‘‘106 Completed Projects (FY 1951- 
1965), AID and Predecessor Agencies” (Washington, 1965). 


Alternatively, we might extract two sets of hypotheses from the 
official documents. One of them would relate public administra- 
tion technical assistance to political-administrative doctrine, spe- 
cifically the values of merit and competence, efficiency and econ- 
omy, rationality and planning, and bureaucratic responsibility and 
responsiveness. Applying the development administration con- 
cept, the other set of hypotheses would relate public administra- 
tion technical assistance to the accomplishment of particular 
governmental programs, e.g., rice production and road-building. 
In the following section we shall use the first approach in evaluat- 
ing the Filipino response to American administrative (and politi- 
cal) doctrine, many elements of which actually began to be 
diffused some fifty years before AID. 
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A noteworthy theoretical and methodological approach to the 
diffusion of administrative doctrine is being developed by the 
Inter-University Research Program in Institution-Building which 
was cited at the beginning of tie chapter. Focusing on specific 
organizations as channels and innovators of administrative and 
program changes, the program has identified three clusters of 
institution- “building variables for analysis: (1) the institutional 

variables which attempt “to explain the systematic behavior of the 
institution,” which include leadership, doctrine, program, re- 
sources, and internal structure; (2) the linkages variables or “the 
interdependencies which exist between an institution and other 
relevant parts of the society”; and (3) institutionality “as the end 
state . . . an evaluative standard for appraising the success of 
institution-building efforts.” Four pilot studies of institution- 
building have produced refinements of the original concepts and 
variables and a number of testable propositions have resulted 
from their review.” 


IV. The Filipino Response to Exogenous 
Administrative Doctrine 


The Filipino political system in comparative perspective 


The emerging political institutions in the Philippines provide an 
important framework for any evaluation of the Filipino response 
to efforts at inducing administrative reform.” As conceived by the 
Filipinos in their Constitution, their government should be one 
“that shall embody their ideals, conserve and develop the patri- 
mony of the nation, promote the general welfare, and secure to 
themselves and their posterity the blessings of independence 
under a regime of justice, liberty and democracy.”” Also affirmed 
in the Constitution are the principles of popular sovereignty and 


39. Esman, Institution-Building Concepts, pp. 3-6. Cf. the seven indices for 

measuring institutionalization proposed in Braibanti’s chapter in this volume, pp. 

8-66. 
‘ 40. Esman, Institution-Building Concepts, pp. 62-66. 

41. For essays analyzing Filipino political institutions, see José V. Abueva and 

Raul P. de Guzman (eds.), Foundations and Dynamics of Filipino Government 
and Politics (Manila, 1967). 

42. Preamble, Constitution of the Philippines. 
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republicanism, the unitary system, presidential government, sepa- 
ration of powers, and social justice. “In the interest of the national 
welfare and defense,” the state is empowered to “establish and 
operate industries and means of transportation and communica- 
tion” and to assume ownership of private utilities and enter- 
prises.” In precept and practice the ideal of bureaucratic responsi- 
bility to the chief executive and the Congress is accepted by 
Filipinos in a way typically their own. 

Since independence, in 1946, the legitimacy and stability of the 
Filipino political system have passed a series of tests. Except for 
the Communist-Huk rebellion, which was checked in the early 
fifties, there has been no serious challenge to the authority of the 
national government. None of the cultural minorities has sought 
secession. In contrast to four other countries in Southeast Asia, the 
military in the Philippines has not only respected civilian suprem- 
acy but has also been regularly employed to insure free and 
honest elections. It has been used as well to suppress the Commu- 
nist-Huk conspiracy and other lawless elements. Political and 
governmental processes have operated within constitutional 
bounds, thanks partly to the Supreme Court, which has been 
vigilant in restraining and reversing unconstitutional acts. Four 
times the incipient two-party system has seen the alternation of 
the major parties and the defeat of the incumbent president. 
Together with the turnover of legislators and local officials, this 
indicates a highly competitive politics. Accordingly, the people 
have a sense of democratic control over their leaders. Twice, the 
vice-president has succeeded to office upon the death of the 
president, with the full acceptance of political leaders and citizens 
alike. 

Although articulate Filipinos have been severely critical of the 
malfunctioning of their democracy, available measures record its 
general approval by the people. During the Magsaysay adminis- 
tration (1954-57), 60 per cent of the respondents in a national 
survey said “yes” to this query: “In general, do you think that 
democracy is working out as well as could be expected in a nation 


43. Ibid., Art. XII, Sec. 6. 
44, José V. Abueva, “Filipino Politics Since Independence,” Manila Times, 
September 13-16, 1965. 
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such as the Philippines?’ Another survey, in 1963, reported that 
71 per cent believed the government could help them solve their 
problems and that 58 per cent sensed the government had already 
begun to do so." A study of “middle civil servants” in 1966 
disclosed that “democratic ideals and institutions” were regarded 
by them as the second most highly prized object of national 
pride.” 

Table 4 below shows the consensus among scholars in compara- 
tive politics concerning the Filipino political system, in relation to 
their judgments of other Southeast Asian political systems. 

Almond and Coleman chose the Filipino polity as the type- 
model for “political democracy.” Such classification and descrip- 
tion, or their equivalents, may be better appreciated against the 
arrays of developing countries which comprised the universe of 
some of the cited studies. Thus Almond and Coleman counted 
only seven Afro-Asian polities, including the Philippines, as “com- 
petitive,” while classifying twenty-four Afro-Asian polities as 
“semi-competitive” and fifteen others as “authoritarian” (pp. 542, 
564-567). Von der Mehden included the Philippines among the 
seven “two-party democratic states” within the larger class con- 
sisting of twenty-nine “competitive sytems,” as against sixteen 
“semi-competitive systems” and thirty-eight “non-competitive sy- 
tems’—a universe of eighty-three states in the underdeveloped 
world.” 

What is important for our analysis is that the Filipino polity 
may be regarded as manifesting many of the political values and 
institutions which have been assumed by both the United Nations 
and AID as prerequisite and/or terminal features of the kind of 
political and administrative systems they have been seeking to 
help bring about with their technical assistance programs. 


45. Carl H. Lande, “Political Attitudes and Beheuon in the Philippines,” 
Philippine Journal of Public Administration, UI (1959), 3 

46. Index, Inc., “A Study of the National Politico- Sal Attitudes” (1963, 
typescript), BP. 25-27. 

47. José V Abueva, “Conditions of Administrative Development: Exploring 
Administrative Culture and Behavior in the Philippines,’ Comparative Administra- 
tion Group Occasional Paper, (Bloomington, Ind., 1966), pp. 20-22. 

48. Gabriel A. Almond and James S. Col eman (eds, , The Politics of the 
Developing Areas (Princeton, 1960), pp. 566-568. 

49. Ibid., Appendix. 
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Table 4. Classifications of Political Systems in Southeast Asia 

















Von der Mehden Heady 
Almond and Coleman (1960)4 (1964) Janowitz (1964)< (1966)4 
Degree of Political 
Functional competitive- National Civil-military Political roles regime and 
Country profiles ness ideology relations of military bureaucracy 
aS 
Philippines Political Competitive Individualist Democratic- Mark of Polyarchal- 
democracy democracy competitive sovereignty competitive 
Burma Tutelary Semicompeti- Guided de- Military Political Bureaucratic 
democracy tive mocracy oligarchy ruling group elite 
Cambodia Conservative Authoritarian Collective Authoritarian Mark of Traditional 
oligarchy democracy personal sovereignty autocratic 
control 
Indonesia Tutelary Semicompeti- Guided [Military-civil [Dominant po- Bureaucratic 
democracy tive democracy coalition] litical bloc] elite 
Laos Conservative Authoritarian Mixed [Authoritarian [Mark of Traditional 
oligarchy democracy personal sovereignty] autocratic 
control] 
Malaysia Poltical Competitive Individualist Democratic- Mark of Polyarchal 
democracy democracy competitive sovereignty competitive 
Thailand Modernizing Semicompeti- Guided Military Political Bureaucratic 
oligarchy tive democracy oligarchy ruling group elite 
Vietnam [Modernizing  [Authori- Proletarian [Authoritarian [Mark of Communist 
(North) oligarchy ]¢ tarian] democracy mass party] sovereignty] totalitarian 
Vietnam Tutelary Semicompeti- Guided [Military Political [Bureaucratic 
(South) democracy tive democracy oligarchy] ruling group elite] 





a. Gabriel A. Almond and James S. Coleman (eds.), The Politics of the Developing Areas (Princeton, 1960), pp. 542, 
564-567. See pp. 566-576 for description of the typology. 

b. Fred R. von der Mehden, Politics of the Developing Nations (Englewood Cliffs, N.J., 1964), Appendix. See 
pp. 122-127 for description of the typology. 

c. Morris Janowitz, The Military in the Political Development of the New States: An Essay in Comparative Analysis 
(Chicago, 1964), pp. 10-11, 20-21. See pp. 5-7 for description of the typology. 

d. Ferrel Heady, Public Administration: A Comparative Perspective (Englewood Cliffs, N.J., 1966). See pp. 74-97 
for description of the typology. 

e. Classifications in brackets are the author's. 


Background of administrative reform 


Since the beginning of American colonial rule in 1898, through 
the period since independence, kindred political and administra- 
tive norms have been authoritatively prescribed for all concerned 
to observe. The first Philippine Commission, in a proclamation on 
April 9, 1899, specified the following goals and norms among 
others for American governance of the islands: (1) “a wise, just, 
stable, effective and economical administration of public affairs,” 
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(2) “an honest and effective civil service,” (3) “a pure, speedy 
and effective administration of justice . . . whereby the evils of 
delay, corruption and exploitation will be effectively eradicated,” 
(4) “the collection and application of taxes and revenues. . . 
upon a sound, honest and economical basis,” and (5) “reforms in 
all departments of the government . . . , conformably to right 
and justice, . . . that will satisfy the well-founded demands and 
the highest aspirations of the Philippine people. . . .”” As if with 
the prescience of public administration technical assistance half a 
century hence, President William McKinley exhorted the mem- 
bers of the second Philippine Commission that they were to 
establish a government 


designed not for our satisfaction, or for the expression of our 
theoretical views, but for the happiness, peace, and prosperity of 
the people of the Philippine Islands, and the measures adopted 
should be made to conform to their customs, their habits and 
even their prejudices, to the fullest extent consistent with the 
accomplishment of the indispensable requisites of just and effec- 
tive government.” 


Ensuing organic acts of the United States Congress and legisla- 
tion passed by the all-Filipino legislatures embodied the Ameri- 
can-introduced concepts of administrative “efficiency,” “econ- 
omy,” and “responsiveness.” The last concept was progressively 
emphasized by liberal American governors-general and by Fili- 
pino nationalists who wished by their proven capacity for 
democratic rule to hasten the day of the promised independence. 
Beginning in 1913 the bureaucracy was rapidly Filipinized. Com- 
prehensive government reorganizations were carried out in 1905, 
1916, and 1932. The influence of the American civil service re- 
form movement at the turn of the century lingered through the 
first three decades of American rule in the islands. Bolstered by 

50. Ibid., Appendix, pp. 979-980; Dean C. Worcester, The Philippines Past and 
Present (New York, 1921), one volume edition. For a history of administrative 
reorganization leading to the Government Survey and Reorganization Commission 
of 1954-56, see Leandro A. Viloria, U.S. Technical Assistance in Public Adminis- 
tration in the Philippines: Establishing a Management Improvement Program 
See or doctoral dissertation, Syracuse University, 1962), chap. 4 

“The President’s Instructions to the Commission,” Annual Report of the 


War Department for the Fiscal Year June 30, 1901, Public Laws and Resolutions 
Panel by the Philippine Commission (Washington, 1901), pp. 1-10. 
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the accumulating experience of the Filipinos, the framers of the 
Constitution in the mid-thirties decided to devote a whole article 
to the establishment of a civil service system based on merit.” The 
impact of intensive American “technical assistance in political de- 
velopment and public administration’—to use the current termi- 
nology—reverberated in the words of Manuel L. Quezon in his 
inaugural as president of the Commonwealth of the Philippines, 
on November 15, 1935: We shall build a government that will be 
just, honest, efficient, and strong so that the foundations of the 
coming Republic may be firm and enduring—a government, in- 
deed, that must satisfy not only the passing needs of the hour but 
also the exacting demands of the future.”™ 

Underscoring the need for continuity, but also revealing the 
essential conservatism of the nation’s political elite, Quezon con- 
tinued to say: “We do not have to tear down the existing institu- 
tions in order to give way to statelier structure. There will be no 
violent changes from the established order of things, except to 
carry into effect the innovations contemplated by the Constitu- 
tion.”™ These thoughts gain greater meaning when set against the 
sporadic uprisings of Filipino radicals and their desperate follow- 
ers in the provinces around Manila.” Nonetheless, somewhat in 
self-defense and partly inspired by the New Deal in Washington, 
the Commonwealth government enacted some progressive social, 
labor, and agrarian legislation.” 

Following President Franklin D. Roosevelt’s Committee on Ad- 
ministrative Management, (the Brownlow Committee ), a Philip- 
pine Government Survey Board conducted a reorganization 
study (1936-38) whose implementation clarified and bolstered 
President Quezon’s role as the chief executive: the highest pol- 
icy-making official and the general manager of the bureaucracy. 
Now he would be assisted in his policy initiating, directing, co-or- 
dinating, and controlling activities by a new Budget Commission 


52. Art. XI. 

53. Messages of the President (rev. ed.; Manila, 1938), I, 13. 

54. Ibid. 

55. See David R. Sturtevant, “Sakdalism and Philippine Radicalism,” Journal of 
Asian Studies, XXI (1962), 199-213; Joseph R. Hayden, The Philippines: A Study 
in National Development (New York, 1945), chap. 15. 

56. José V. Abueva, “Bridging the Gap Between the Elite and the People in the 
Philippines,” Philippine Journal of Public Administration, VIII (1964), 332. 
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charged with organization and management on top of its primary 
fiscal functions. Through this strategic office the President could 
initiate administrative reforms, classify positions, and standardize 
salaries.” The basis had thus been laid for presidential initiative 
in effecting administrative reforms when World War II rudely 
interrupted the transition from Commonwealth to Republic. 

Within two months after independence, President Manuel A. 
Roxas obtained congressional authority to undertake a govern- 
ment-wide reorganization. His announced objectives were to ra- 
tionalize “the entire bureaucratic structure of the Philippine Govy- 
ernment” so as to achieve “maximum efficiency and maximum 
economy.” Barely two years following completion of the Roxas 
reorganization, however, another major reorganization was in 
progress, this time at the behest of President Elpidio Quirino who 
succeeded upon Roxas’ death in 1948. Quirino’s intentions were 
variations on a familiar theme. “It is clear that we must reorganize 
our administrative machinery,” he said, “with a view to securing 
greater efficiency, the improvement of the public service, and 
economy of means and effort in the discharge of the government's 
responsibilities, in order to make that machinery more responsive 
to public need within the limits of our available resources.”” 

What impelled Quirino to embark on another reorganization so 
soon after the one implemented by his predecessor? Aside from 
the pride of paternity and the opportunities for patronage which 
large-scale organizational changes provide a new president, Quir- 
ino had urgent and compelling reasons. He had just been elected 
president in his own right in a national election that was then, 
and up to now, considered the most notorious Filipino election 
for its fraudulence and violence. Amidst bitter recrimination and 
an abortive “revolt” in Batangas province, which symbolized the 
illegitimacy of Quirino’s election in the eyes of some opposition 
leaders, the Communist-Huk rebellion was rapidly gaining mo- 
mentum. The triumph of communism in China cast a dark 
shadow over Aisa. 


57. Executive Order No. 25, April 25, 1936. 

58. Republic of the Philippines, etary Committee, Report of the 
Reorganization Committee (Manila, 1947), p. 

59. Inaugural Address, Official Gazette, XLV (December, 1949) 5382-5383. 
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Actually, as in the case of the Roxas reorganization, the out- 
come of Quirino’s endeavor was unimpressive in terms of its 
avowed ends.” Understandably, deeply rooted official graft and 
corruption remained unchecked. Having no illusions that he 
could solve the nation’s problems with the limited resources at his 
command, much less by mere organizational reshuffling, Quirino 
promptly sought American assistance. Opportunely, this was a 
time when the Communist takeover in China had American lead- 
ers worried over the fate of neighboring Asian countries and over 
America’s strategic position in the cold war. Pertinent to the 
Philippine situation was Secretary of State Dean Acheson’s diagno- 
sis of the Nationalist Chinese debacle and its “lesson” for the 
threatened Communist subversion and penetration of other coun- 
tries in the region. The spread of communism could not be 
stopped by military means, Acheson said, but rather by assistance 
“to develop a soundness of administration of [the] new govern- 
ments and to develop their resources and their skills so that they 
are not subject to penetration either through ignorance, or be- 
cause they believe false promises or because there is real distress 
in their areas.”” 

To lay the groundwork for economic aid and technical assist- 
ance, President Harry S. Truman sent an economic survey mission 
to the Philippines, which came to be known as the Bell Mission, 
after its chairman, Daniel W. Bell. At the root of the nation’s 
difficulties, the Bell Mission reported, were inefficient production 
and very low incomes which led to the government’s critical 
finances and the country’s unfavorable international balance of 
payments.” The mission report contrasted official indecision and 
inaction, as well as private irresponsibility toward the lower in- 
come groups, with the evident awareness of Filipino leaders of 
the many problems plaguing the government and the economy. 

The last two of the seven principal recommendations of the 
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Bell Mission were directly concerned with public administration 
reforms and American technical assistance. Specifically, the 
following administrative reforms were urged upon the Philippine 
government: place the civil service on a merit basis; raise salaries; 
balance the budget; improve efficiency by supervisory training 
courses, job rotation, and staff assistance in administrative man- 
agement; modernize fiscal administration to improve fiscal con- 
trols; insure efficiency and integrity in tax collection; and clarify 
functions, duties, and responsibilities of tax agencies. To facilitate 
these and other actions concerned with economic and social de- 
velopment, an American technical mission would help the Philip- 
pine government. To be included in the technical mission would 
be specialists in public administration, agriculture, industry, 
finance, and labor and social welfare.“ The Bell Mission was 
emphatic on the crucial role of public administration in the total 
undertaking: “the success of the development program,” it said, 
“may depend more on the efficiency and honesty of the public 
service than on any other factor.”™ 

The recommended loans and grants of $250 million to be made 
available over a five-year period were “to be strictly conditioned 
on steps being taken by the Philippine government to carry out 
the recommendations [of the Bell Mission] . . . including the 
immediate enactment of tax legislation and other urgent reforms. 

. .”° Among the other strings attached to the recommended 
assistance were supervision and control of United States funds by 
the American technical mission and the co-ordinated use of Phi- 
lippine funds for development purposes. 

In retrospect, the import of these sanctions becomes clear. 
America’s former ward in the Pacific was in dire straits. The 
sentimental approach of the Philippines to its relations with its 
acknowledged benefactor—until then not effectively subject to 
question by a nationalist reappraisal—conditioned it to acquiesc- 
ence. Only four years earlier, America had extracted equal rights 
for its citizens to exploit the natural resources and operate public 
utilities in the Philippines—an extraordinary condition for Ameri- 
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can individual payments of war damages in excess of five 
hundred dollars which necessitated amendment of the Philippine 
Constitution. The concept of conditional assistance was predi- 
cated on the belief that the annual channeling of an average of 
$50 million in loans, grants, and technical advice would deter- 
mine the realization of the far-reaching reforms sought in public 
policy, legislative and administrative behavior, and the activities 
of leaders in private enterprises. In a sense, it might even be said 
that America was now attempting anew to bring about some basic 
reforms in the relationships between government and citizens, 
landlord and tenant, management and labor, and in more basic 
attitudes toward the nation, government, law, taxes, and work 
which America was not able to, and could not alone, do in the 
more than forty years that it had sovereignty over the Filipinos. 


Evolving Filipino administrative values, norms, and behavior 


In our evaluation of how AID administrative doctrine was 
applied and how Filipinos responded to it, we shall limit our- 
selves to four officially. professed “administrative values” as or- 
gazing criteria. As we stated in Section III, these are ( 1) merit 

m 


and competence, (2) efficiency and economy, (3) rationality and — 
plume (4) bureaucratic responsibility and responsive- 


ness. Not all the public administration projects enumerated in 
Table 3 above will be considered. It should be remembered that 
none of these projects has been evaluated in relation to our 
chosen criteria. They have all been assessed mainly, if not solely, 
for their accomplishments in terms of “project completion” and 
immediate effects. We can do no more here than speculate on 
some of their intermediate effects in the direction of our selected 
“administrative values.” One way perhaps of appreciating the 
dimensions of what remains to be done is to intersperse each brief 
evaluation with some observations based partly upon a recent 
“panel survey’ of fifty-two Filipino administrators conducted by 
the author.” 

66. These values pervade the official literature of administrative reform in the 
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Merit and competence. Among the AID-assisted projects aimed 
at these objectives were: the establishment of the University of 
the Philippines Institute of Public Administration, the improve- 
ment of the organization and operations of the Civil Service 
Commission, the setting up of the Wage and Position Classification 
Office, and the training abroad of more than 3,000 government 
officials (559 or about one-sixth of them in public administra- 
tion ).”° 

The Institute of Public Administration at the state University 
of the Philippines (now called the College of Public Administra- 
tion) is widely regarded as one of the most successful centers of 
its kind in the underdeveloped world. This reputation rests upon 
its demonstrated viability, capability, and expansion since its 
formation in 1952. Established under a contract with the Univer- 
sity of Michigan, with AID funds, the IPA has received substan- 
tial support from the Rockefeller and Ford foundations in addi- 
tion to continuing government financing. The institute has con- 
ferred the master’s degree in public administration on some two 
hundred government officials. It has trained more than two thou- 
sand government supervisors. Through the training of over three 
hundred training officers, the IPA has stimulated scores of gov- 
ernment agency training programs. Its steady research output— 
which excels most other units in the University of the Philippines 
has served teaching and training needs in public administra- 
tion beyond its confines. Institute staff members have been called 
upon to assist administrators and legislators in their policy-mak- 
ing. The IPA now has a Philippine Executive Academy and a 
Local Government Center. It has also spearheaded an interna- 
tional body known as the Eastern Regional Organization for Public 
Administration (EROPA). 

Like educational and training institutions around the globe, 
the IPA’s ultimate contribution (to official competence and rec- 
ognition of merit in the public service) remains a matter of 
conjecture. The impressive figures for graduates and trainees must 
be related to the immense problem of transferring values and 
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norms and translating technical skills and knowledge into the 
kinds of decisions and behavior that realize program objectives. 
One must also bear in mind the common Filipino predilection for 
prestigeful education and training as almost an end in itself. 
Although most IPA staff members are well qualified, their appar- 
ent success and reputation endanger their continued effectiveness 
because of the ever increasing demands for their services to the 
government. From its inception, the IPA has been hampered 
internally by confusion over its varied and conflicting values and 
roles, while being an integral unit of an institution of higher 
learning. 

It is clear that AID-sponsored training abroad and AID-sup- 
ported local training have given impetus to the professional- 
ization of the public service. Separate organizations have been 
formed by bureau directors, personnel officers, training officers, 
budget officers, accountants, auditors, public relations officers, 
management analysts, legal officers, administrative officers, treas- 
urers, assessors, and supply officers. In addition, there are a few 
inclusive associations, like the Society for Public Administration 
of the Philippines which sponsors the yearly celebration of 
“Public Administration Week” promulgated by the President. As 
already hinted above, most government agencies have instituted 
training programs. The example of the Institute of Public Admin- 
istration has been emulated by a few other universities which 
have adopted public administration curricula. The trend in civil 
service examinations is also toward specialization. 

However, the training and specialization of many officials, con- 
sequent upon AID technical assistance, are not being fully uti- 
lized because of the resistance to change of their administrative 
and political superiors and of citizens with whom they must 
deal. While they are in a position to set professional standards, 

69. A survey of returned Filipino AID participants contains these remarks: 
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work for the improvement of public administration through their 
respective specialization, and give mutual encouragement to col- 
leagues in the face of stubborn odds, these professional organiza- 
tions may be expected to compete for rewards for their members, 
which may not be wholly beneficial to the government as a whole 
or the public. Organized civil servants who use their power for 
their own benefit could undermine the capacity of the bureauc- 
racy when countervailing citizen groups cannot exert a moderat- 
ing influence. Presently, the problem is probably more of pro- 
fessional inactivity and ineffectiveness than any self-serving 
propensity. 

The Civil Service Law of 1959 was the culmination of an inten- 
sive reform process in which AID technical advisers and Filipino 
participants in AID technical assistance played major roles. The 
law was intended to minimize the rampant violations of the merit 
principle, to remedy deficiencies in personnel practices by mod- 
ernizing them, and to codify the confusing amendments, execu- 
tive and administrative orders, and interpretations pertaining to 
the civil service system. With the Bell Mission findings as point of 
departure, Filipino and American specialists assisted in personnel 
administration surveys sponsored by the Budget Commission, 
President Ramon Magsaysays Committee on the Civil Service, 
the Government Survey and Reorganization Commission, and in 
the drafting of the legislation itself. AID-assisted institutions, 
such as the Institute of Public Administration, and some profes- 
sional organizations of civil servants, whose members had re- 
ceived AID training directly or indirectly, were active in the 
congressional hearings. Revealingly, an analyst of the Civil Serv- 
ice Law discovered a striking parallel between its provisions and 
four value premises which Frederick Mosher regards as essential 
for a sound personnel system, namely: (1) the moral, good gov- 
ernment, antipatronage premise; (2) the efficiency or profes- 
suis Maained participants are individuals in organizational groups which are 


operating units of Philippine society. Changes at any level must be related to 
the readiness to change of other parts of the social structure. 
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sional premise; (3) the improved and responsible management 
premise; and (4) the human relations premise.” 

Enormous difficulties in implementing the Civil Service Law 
soon arose. To allay fears generated by reported mass layoff of 
non-eligibles, the President's office enabled the threatened em- 
ployees to be retained. Temporary employees with less than five 
years of service were allowed to qualify for permanent tenure 
upon passing an examination. Little known to the public, Presi- 
dent Carlos P. Garcia and the majority congressmen entered 
into a so-called “50-50 agreement” to share equally in filling some 
1,800 new positions in the bureaucracy.” To implement this 
agreement between Malacanang and the House, the speaker ap- 
pointed a screening committee. Actually, only the formality of 
the agreement was novel; majority legislators have always en- 
joyed ample patronage in the public service. Many months would 
pass before the President acted upon the civil service rules which 
the Civil Service Commission had promptly submitted to him to 
govern implementation of the Civil Service Law. 

Our 1966 panel survey of “middle civil servants” suggests the 
tenacity and prevalence of practices that confound the laws and 
rules intended to promote competency and minimize spoils in the 
government. With remarkable consistency, most respondents 
agreed that (1) the two national attributes they were least proud 
of (objects of national shame) were “graft and corruption in 
government” and “political partisanship and interference,” and 
that (2) the two principles or standards which, above all, should 
guide the conduct and administration of the government should 
be “honesty and integrity” and “merit and political non-interfer- 
ence. ” In a society that puts a premium on kinship and personal 
reciprocity, it is not surprising that 40 per cent of the informants 
admitted their difficulty in refusing undeserving relatives and 
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friends who seek jobs and other benefits from the government. 
More telling is the acceptance by about 80 per cent of the panel 
respondents of these two statements as essentially valid: (1) “In 
case of conflict between the merit system and the demands of 
their relatives, most officials would rather please their relatives”; 
(2) “The truth is that most officials would rather go around the 
merit system than antagonize a close friend or relative.” 

Another administrative reform project calculated to enhance 
merit and competence—through adequate and equitable com- 
pensation and well-defined duties and responsibilities—was the 
establishment of the Wage and Position Classification Office 
(WAPCO) in the Budget Commission. Its slogan is “Equal pay 
for equal work.” Whatever may be its contribution to rationality 
in administration, WAPCO has encountered serious impedi- 
ments. One fundamental obstacle to the payment of adequate 
salaries (that would in turn partly discourage corruption) and to 
reclassification to update job descriptions is the fiscal conserva- 
tism of Filipino leaders. The Filipinos are one of the least-taxed 
nations of the world.” Their tax structure is regressive, their tax 
assessments are unrealistically low, and tax collection has been 
chronically lax. Consequently, progressive policies and laudable 
programs are handicapped if not nullified by revenue shortages. 
Pressed to provide employment for a surging labor force, the 
government is compelled to allocate a large portion of available 
funds for salaries of inflated agency staffs. This condition partly 
explains the persistence of personal and partisan patronage, 
often, although not always, at the expense of the merit system. 

Another basic obstacle to systematic salary standardization and 
position classification is the insistence of various agencies, em- 
ployee groups, and unions on bargaining for special treatment by 
legislative or administrative means. Consequently, thousands of 
government personnel are now legally exempted from WAPCO 
pay and classification plans. A survey in 1963 also revealed that 
some 20 per cent of employees covered by WAPCO were not 
performing the duties and responsibilities in their job descrip- 
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tions.” Poorly paid and status-conscious personnel will naturally 
strive to upgrade their titles and salaries, even while mouthing 
“Equal pay for equal work.” Evidently, WAPCO is not seen by 
many to be distributing far greater benefits than costs compared 
to customary ways of determining salaries and classifying posi- 
tions. Incidentally, it may be that 285 occupational groups, 3,416 
classes, and 75 pay ranges are too fine distinctions to be made 
among about 300,000 positions in almost 200 agencies.” 

Reviewing several innovations designed to modernize public 
personnel administration from 1950 to 1958, the perceptive AID 
technical adviser, H. Donald McInnis, concluded: 


But these . . . have hardly more than set the stage. Continuing 
the theatrical inference, one might say that an adequate struc- 
ture has been provided, competent performers had been em- 
ployed, and by usual standards, an effective plot and dialogue 
had been prepared—but the success of the performance was in 
doubt. The source of the uncertainty lay in what the audience 
wanted. The Philippine people have not yet spoken unequivo- 
cally in support of the merit principle of government 
employment.” 


Efficiency and economy. Efficiency and economy were the ex- 
pressed objectives of the administrative reorganizations during 
the postwar administrations of Roxas, Quirino, and Magsaysay. 
Along with merit and competence, they are undoubtedly also the 
most readily cited rationale for all kinds of more limited manage- 
ment improvement schemes. Yet efficiency and economy have 
rarely been demonstrated as the reasonable outcome of planned 
administrative change. At the only time when actual economies 
were reported as the consequence of a general reorganization, 
under Quirino, the spokesman virtually apologized for the mea- 
ger savings in relation to the 25 per cent target of reduction in 
government expenditures. 

Largely as the result of administrative reforms and the work of 
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the Government Reorganization Commission in the mid-fifties— 
the heyday of AID public administration technical assistance in 
the Philippines—a number of central staff agencies were created 
to help insure continuous administrative modernization. The 
Council of Administrative Management was formed to serve the 
president as his highest management advisory body. To the 
Budget Commission was added the Management Service as its 
organization and methods arm. Performance budgeting was in- 
troduced. Improvements in the Civil Service Commission were 
designed to strengthen it as the president’s principal staff arm in 
personnel administration. The Management Service and the Civil 
Service Commission were expected to assist and co-ordinate de- 
centralized organization and methods and personnel units, re- 
spectively, throughout the bureaucracy. A new Department of 
General Services, patterned after the United States General Serv- 
ices Administration, was organized to improve procurement, 
records management, buildings and real property management, 
government printing, and official media production. 

A decade after their creation, no objective appraisal can be 
sanguine about their individual cumulative performance. The 
Council of Administrative Management has not been utilized as 
expected by its innovators, for it has not been a prestigious and 
forceful advocate. No president has evinced a sustained interest 
in improving government organization and management. In re- 
sponse to the most urgent kinds of criticism and demands by the 
citizenry and the press, presidents have paid far greater attention 
to ombudsman-type agencies directly under presidential surveil- 
lance than to either the Council of Administrative Management 
or the Management Service.” The latter’s director complained 
ruefully to the author that organization and methods analysts of 
the Management Service had been made to serve as auxiliaries to 
the president’s investigators and troubleshooters or have been 
pirated by agencies which could offer them more meaningful and 
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profitable work. The Civil Service Commission suffered from a 
weak and escapist leader until the last five years, when a devotee 
of administrative reform took over—and took on all comers. Spo- 
radic assessments of the Department of General Services, particu- 
larly in respect to procurement, printing, and buildings manage- 
ment, have not been very favorable. 

In fairness, it must be said that, given the basic problems and 
powerful pressures within and without the bureaucracy, it would 
take at least exceptional leadership, such as that provided by 
President Magsaysay, Budget Commissioner Dominador Aytona, 
and Civil Service Commissioner Abelardo Subido, to effect any 
appreciable administrative improvements. President Magsaysay 
had no consuming zeal as administrative reformer, and he re- 
jected the reorganization plan to improve his own office. But he 
had the charisma and overwhelming popular support and the 
inspired associates that encouraged administrative innovation 
and unorthodox shortcuts which facilitated program implementa- 
tion.” 

Some of the basic conditions obstructing efficiency and econ- 
omy were not discovered, and therefore could not be consciously 
counteracted, by the administrative reforms initiated under for- 
eign technical assistance. This is not to say, however, that certain 
technical assistance projects in public administration and in the 
substantive program fields may have begun to alter some of those 
conditions. From the data on our panel survey some hypotheses 
emerge regarding the commonly observed inefficiency and waste- 
fulness in the government. Most government workers lack the 
motivation to do their best because of the common concept that 
personal success is rather undeserved, being a stroke of good 
fortune, and must therefore be shared by them with their ex- 
tended family. Few think of personal success in individualistic 
and professional terms. The modal concept also stresses fatalistic 
dependence which, although optimistic, minimizes the notion 
that personal success is achieved and may be manipulated. In 
their orientations toward time and change most government 
workers are probably preoccupied with the present and feel little 
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concern for their future and the future of their agency and coun- 
try. Time to them is something they have in unlimited abun- 
dance, and since today seems no different from yesterday nor 
tomorrow from today, they do not feel it necessary to be sub- 
jected to plans, schedules, and appointments. Bahala na is a 
popular expression which betrays a disinclination to see actions 
through to their consequences or to think beyond the present. 
Delayed action is rationalized in terms of the generally slow pace 
of most people and the tropical climate.” 


An sean "sable does not easily develop from the 


‘common concept of as something that belongs to no one 
Seta ee aan for anybo dy: This contrasts with the 


Western view that public property belongs to everyone and 
should be safeguarded for all. Reports of dishonesty at all levels 
of the public service feed official cynicism which rationalizes 
wastefulness in the use of public resources if not their outright 
misappropriation. When it is often assumed that it is know-who, 
more than know-how, that leads to advancement in one’s career, 
it takes uncommon commitment and drive to do one’s best on the 
job and to be provident with official resources. 





Rationality and planning. Rationality involves choices of ap- 
propriate goals and efficient means toward their fruition. Im- 
ported administrative doctrines prescribe planning for both kinds 
of choices. The Philippine government has been formally commit- 
ted to comprehensive planning since the National Economic 
Council was created during the Commonwealth days. From the 
birth of the Republic to the intensification of United States eco- 
nomic aid and technical assistance following the Bell Mission 
report, four economic plans were formulated: the Hibben Memo- 
randum, the Beyster Plan, the Cuaderno Plan, and the Yulo Plan. 
Thereafter, the National Economic Council produced the Rodri- 
guez Plan (1955-59), the overlapping Social and Economic De- 
velopment Program for 1957-61, the NEC Three-Year Program of 
Economic and Social Development (1960-62), the Five-Year In- 
tegrated Socio-Economic Development Program (1962-67), and 
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the current Four-Year Economic Program for the Philippines 
(1966-6g ).* 

United States “technical assistance” in economic planning is 
evident in the way some of the earlier economic plans were 
named. From the commencement of United States economic aid 
and technical assistance in 1950, AID has contributed directly 
and indirectly to national and agency planning activities. The 
AID public administration project called Economic Policy Devel- 
opment involved eleven man-years of American technical services 
to the National Economic Council and the training of fourteen 
NEC technicians. The AID project that supported the Govern- 
ment Survey and Reorganization Commission, which “revital- 
ized” the NEC, cost about the same amount in American funds, 
including eighteen man-years of American technical services. 

In practice, several NEC functions and a good deal of effective 
planning have been assumed by the Budget Commission, the 
Central Bank, and a number of specialized agencies and ad hoc 
bodies. Most of the NEC plans were never adopted by the presi- 
dent. All have been implemented only piecemeal. Although the 
government has always exercised monetary and fiscal controls, 
private entrepreneurial groups retain the initiative in planning 
and launching most economic projects. Expert observers agree 
that comprehensive planning, as exemplified by the work of the 
NEC, has failed. NEC Chairman Sixto K. Roxas, an economist 
and business executive, concluded in his terminal report to Presi- 
dent Macapagal that all postwar national plans, presumably in- 
cluding the one he had drafted, “were not really plans but merely 
statements of general aspirations.”” More relevant to our pur- 
poses, he began with this telling judgment: “The basic premise of 
this report is that it is meaningless, at this stage, to talk of 
national planning . . . because neither the Philippine govern- 
ment nor any of its agencies is in a position to draw up a mean- 
ingful national plan. The whole public administration system, the 
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whole government machinery as it stands, is a large, cumber- 
some, and sticky structure that militates not only against imple- 
menting a plan, but even against formulating a meaningful 
plan.” 

An incisive analysis of attempted comprehensive planning in 
the Philippines is provided by José D. Soberano.™ He traced the 
obvious failures in national planning to serious deficiencies in the 
valuational, technical, and practical requirements of national 
planning. In his value category are a long-term point of view, an 
instrumental-rational or pragmatic approach toward goal-values, 
a secular choice of goal-values and the means for achieving them, 
and a perception of the public interest for testing the validity of 
the goal-values. Among the technical requirements are research, 
prediction, technicalization of means, and growth-sustaining in- 
teraction of functions, structures, practices, and values. The 
practical implications of national planning are sustained political 
support, administrative support, and effective co-ordination and 
control.” 

Shortcomings in these factors are related to the ecology of 
politics and public administration. The predominant rural sector 
of Filipino society is relatively undifferentiated, largely self-sufh- 
cient, and primary-group oriented. Consequently, rural interests 
and demands that impinge upon local politicians, urban-based 
pressure groups, political parties, individual legislators, depart- 
ment heads, and upon the president are characteristically diffuse, 
particularistic, and short-term in nature. Unavoidably, the more 
specific, universalistic, and longer-range interests and demands 
emanating from the developed urban areas tend to be compro- 
mised, if not swamped altogether, resulting “in an ambivalent 
dualism of political and administrative operations—[ universalism | 
of policy and particularism of implementation.” 

Over the years the president’s towering constitutional author- 
ity has been steadily challenged and eroded by the Congress. The 
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president must constantly bargain with individual legislators of 
his own party for the passage of every piece of legislation and for 
the confirmation of appointments. As the local political chieftains, 
who together tenuously form the highest leaders of the majority 
party, legislators can extract executive patronage and preferment 
in return for their legislative and electoral support. Lacking the 
bonds of a distinctive ideological or policy consensus, relative to 
the minority party, the president and his party colleagues in the 
Congress have to relate continually to each other on a personal 
basis. In fact, the president sometimes finds it easier to secure the 
support of opposition legislators, whose modest demands are 
more manageable, than that of his own partymen. Two examples 
will illustrate the assertion of congressional power over the execu- 
tive. In the reorganization of the National Economic Council in 
1955, the inclusion of two senators and two representatives as 
members was the consequence of the influence of the legislative 
members of the Government Survey and Reorganization. In 1956 
the Congress acceded to the president’s adoption of performance 
budgeting in twelve pilot agencies but retained the line-item 
budget as the customary basis for the annual appropriations act. 

Bureaucratic centralization delays decision and action without 
always insuring topside direction and control. Behind this para- 
dox is the absence of consensus on administrative values, result- 
ing in personalized value premises, isolationist tendencies among 
administrative units, and a double standard of behavior.” For 
their own personal and program advancement, career administra- 
tors usually form personal alliances with individual legislative 
patrons, thus further lessening their susceptibility to presidential 
and departmental co-ordination and control. 

Like efficiency and economy, successful planning may be also 
related to basic orientations toward time, change, work, and 
success. A preoccupation with the present or the past, the as- 
sumption that change and success are not manipulable, the belief 
that it is futile to plan without full control over needed resources 
or that good plans are never carried out anyway, the personal 
experience that leads one to conclude that performance and 
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achievement are less important than political connections in get- 
ting recognition—these could very well undermine the idea of 
program planning. When all the obstacles, actual and conjec- 
tured, are considered, however, the point must be made that 
agency planning does take place. In Manila private groups plan 
and lobby spiritedly for policies and programs which have long- 
run effects on their interests and concerns. Moreover, political 
competition drives some ambitious and progressive politicians to 
the sponsorship of long-range programs and reforms in selected 
fields. Partly as a consequence of AID technical assistance and 
specialized training, a growing number of technicians have devel- 
oped planning and statistical skills which are being employed in 
agency planning and evaluation. At the least, annual planning in 
support of requested budgetary outlays must be made. Requests 
for AID or United Nations assistance, for Japanese reparations 
allocations, and for international loans must be justified by work- 


able plans. 


Bureaucratic responsibility and responsiveness. Few emerg- 
ing nation-states have had the advantage of the extended and 
intensive democratic tutelage and experience enjoyed by the 
Filipinos. They have, consequently, internalized many Western 
democratic values and adapted these to their circumstances. In 
fact, many of the national problems facing the Philippines today 
may be said to stem partly from the relative success of its political 
system in keeping politicians and bureaucrats responsive to the 
people’s wishes and importunities. This has sometimes been 
called an “excess of democracy.” And yet, the inefficiencies, nepo- 
tism, spoils, and corruption, which have been moralistically con- 
demned as unrelieved evils, may have contributed to the viability 
of the Republic as a young democracy in the emerging “third 
world.” 

Certainly, the Filipinos are~highly politicized. Conscious of 
their paeaiting ee shroughvthetmratas aaah encouraged 
by the competitiveness of local and national elections, they rarely 


88. José V. Abueva, “The Contribution of Nepotism, Spoils, and Graft to 
Political Development,” East-West Center Review, III (1966), 45-54. 
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hesitate to approach politicians—with particularistic requests. 
These quickly become pressures on the bureaucrats for employ- 
ment, services, benefits, or exemptions from the rules. However, 
most citizens in the provinces constitute still amorphous masses 
which are poorly integrated with the functioning of the Congress 
and the bureaucracy. Unorganized as members of associations 
with common interests, and unable to perceive their individual 
problems and interests in policy terms, they are ineffectual in 
influencing legislation. To borrow the concepts of Almond and 
Verba, most Filipino citizens have developed only_the-electoral 
aspect-of their“participant role,” are still too-engrossed in their 
“parochial role,” and yet have to learn their “subject role”-as well 
(as shown by low payment of taxes and high incidence of 
crimes). In their relatively undifferentiated and loosely inte- 
grated state, most citizens can neither assert the necessary policy 
demands nor contribute the required public scrutiny and support 
needed by a well-functioning democracy. Unorganized and un- 
disciplined in their participation in administrative decision-mak- 
ing, they tend to lower the capacity of the bureaucracy for 
achieving program results. 

Again, our panel survey data provide us some insights. Al- 
though the citizens have a sense of potency in regard to the 
politician’s election and continuance in office, many seem to feel 
helpless vis-a-vis the unresponsive or overbearing official. Aside 
from their inability to organize for influencing policy and official 
conduct, a cultural factor seems to underlie this paradoxical com- 
bination of political influence and administrative helplessness. It 
appears that many officials tend to feel they are providing serv- 
ices or benefits not so much out of a sense of duty but as personal 
favors that accrue to their official status. In turn many citizens 
who approach officials for assistance do so feeling more that they 
are asking personal favors than seeking what is theirs by right.” 
The locally well-known concepts expressed in the democratic 
saying, “Public office is a public trust,” and in the terms “sover- 

89. See Gabriel A. Almond and Sidney Verba, The Civic Culture (Princeton, 
1963), pp. 16-19, and Abueva, Conditions of Administrative Development, pp. 


51-52. 
go. Abueva, Conditions of Administrative Development, p. 25. 
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eign people” and “civil servant,” collide with customary expecta- 
tions in interpersonal relations. 

The Filipino emphasis on primary-group values, interests, and 
techniques often leads to violations of the idealized norms of 
merit and equal treatment of citizens. Relatives and friends tend 
to be favored. The more numerous uninfluential persons and 
strangers are likely to be ignored. Relationships among citizens, 
politicians, and administrators are often corrupted. Under heavy 
personal or political pressures, government decision-making 
tends to be ad hoc, face-to-face exchanges in the form of mutual 
cathexis and individual bargaining—in either of which values 
loom large and facts recede into the background as decision 
premises.” 

However, the foregoing description of decision-making and 
official-citizen relations should be immediately qualified. There 
are decisional areas of known and condoned unmitigated cathexis 
and personal do ut des, such as in public works patronage involy- 
ing semiskilled and unskilled labor. There are decisional areas 
where universalistic rules are explicit and known, but frequent 
exceptions are allowed for favored clients—such as in the issu- 
ance of business licenses and building permits, in tax collection, 
and in extending government credit. There are decisional areas 
where minimal legal requirements are invariably observed but 
where favoritism is occasionally practiced among those who are 
eligible—as in appointments to the classified civil service. Then 
there are decisional areas where rules are observed with rare 
deviations because officials customarily discharge their defined 
duties and responsibilities—all legally eligible persons receive the 
service or benefit due them, although certain persons get atten- 
tion earlier or get more than the usual amounts permissible—for 
example, in extending loans from government insurance or social 
security funds. Finally, there are areas of decision where, gener- 
ally, rules are applied and services rendered in an objective and 
universalistic manner, where official duties and obligations 

g1. See Herbert A. Simon, Administrative Behavior: A Study of Decision-Mak- 
ing Processes in Administrative Organization (2nd ed.; New York, 1957), pp. 4-8, 


45-60. The author’s analysis draws heavily from Conditions of Administrative 
Development, pp. 52, 54. 
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clearly transcend cathexis and bargaining as the mode of ex- 
change between the parties to the official transaction. Examples 
are public education, public health services, postal and tele- 
graphic services, and the obvious free citizen access to public 
roads and parks.” 


92. Ibid., pp. 54-55. 
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They were both by nature sharp-eyed foxes, inescapably 
aware of sheer, de facto differences which divide and 
forces which disrupt the human world, observers utterly 
incapable of being deceived by the many subtle devices, 
the unifying systems and faiths and sciences, by which 
the superficial or the desperate sought to conceal the 
chaos from one another. 


IsAIAH BERLIN, 
The Hedgehog and the Fox 


This essay does not deal with administrative reform as such. It 
has to do rather with an aspect of the interrelation between the 
state and process of political development and the state and 
process of economic development. This aspect is allocation and 
its administration. In the absence of simple indicators of eco- 
nomic and political development and of their interrelations I 
shall make use of somewhat arbitrary measures. Moreover, I shall 
confine my discussion to societies with economies comprising a 
public and a private sector, though the mode of analysis em- 
ployed is readily extendable to a society in which the state has 
come to dominate the national community instead of merely 
serving as its agent. 

I shall assume that the movement of per capita income roughly 
reflects the course of economic development, though not neces- 
sarily that of well-being. After all, as Durkheim observed, “our 
capacity for happiness is very limited,” much more so than our 
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capacity to produce goods and services.’ No correspondingly 
simple and generalizable index of political development is availa- 
ble; after all, political phenomena are less universal than eco- 
nomic and more conditioned by the political systems in which 
they are embedded. I shall therefore assume, for purposes of 
discourse, that in the long run, albeit not always in the short run, 
increase in the range of political choice probably reflects progress 
in political development as well as does any alternative indica- 
tor.” For, as output per head rises in an economy, more means per 
head become available to the polity or public sector and thus 
increase the capability of those controlling this sector to accom- 
plish any or many objectives. I shall also assume that if one had at 
hand a satisfactory community welfare index, its level would 
tend to be correlated with the width of the range of political 
choice open to individuals as well as with the level of average 
income. This assumption does not preclude the possibility that in 


1. Emile Durkheim, The Division of Labor in Society, trans. George Simpson, 
(Glenco, Ill., 1933), p. 235, also Book II, chap. 1. Economists agree. “We must 
be highly skeptical of the view that long-term changes in the rate of growth of 
welfare can be gauged even roughly from changes in the rate of growth of 
output.” Changes in output may “involve profound changes in social and economic 
organization” and in our manner of earning and using income. We “cannot assume 
that a social utility function remains stable,’ nor, should it remain so, have we 
adequate information “about the relation between increments to output and 
increments to utility.” As monetization and the growth of output proceed, the ratio 
of both free goods and non-marketed goods to all goods diminishes and so do the 
ratios of final product and of consumables to total product. See Moses Abramovitz, 
“The Welfare Interpretation of Secular Trends in National Income and Product,” 
in Abramovitz (ed.), The Allocation of Economic Resources (Stanford, 1959), pp. 
1-22, esp. 4-6, 20-21. E. J. Mishan writes in a similar vein. Having noted that one 
cannot bring the things on which happiness ultimately depends into a practical 
relation with the measuring rod of money, he remarks: “The triumphant achieve- 
ments of modern technology, ever-swifter travel, round-the-clock synthetic enter- 
tainment, the annual cornucopia of sleek and glossy gadgets, which rest perforce 
on the cult of efficiency, the single-minded pursuit of advancement, the craving for 
material success, may be exacting a fearful toll in terms of human happiness. But 
the formal elegance of welfare economies will never reveal it.” See his “A Survey 
of Welfare Economics, 1939-59,” in American Economic Association and Royal 
Economic Society, Survey of Economic Theory (New York, 1965), I, 154-222, at 
213. Investment, the source of growth, can, of course, be made the final output to 
be maximized, subject to given conditions, among them social purposes which 
reduce the rate of growth. T. Lefeber and S. Chakravarty, “Wages, Employment 
and Growth,” Kyklos, XIX (1966), 602-619; also Harvey Leibenstein, “Long-Run 
Welfare Criteria,” in J. Margolis (ed.), The Public Economy of Urban Communi- 
ties (Baltimore, 1965), pp. 39-51. 

2. Mishan accepts “ ‘an expansion of the area of choice’ as synonymous with an 
increase of welfare, and as an unexceptionable norm of policy,” but he objects to 
treating “a rising standard of living” as the “certain instrument of an expanding 
horizon of opportunities” (“Survey of Welfare Economics,” p. 212). 
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the short run acceleration of the rate of economic (political) 
change may have a destabilizing impact upon the existing politi- 
cal (economic) structure.’ Ease of discussion presupposing the 
use of an index of political progress, the one proposed above will 
at least serve this purpose. 

My inquiry is focused primarily upon allocative processes and 
their determinants, together with contrasts between the alloca- 
tive systems employed in the public sector and those found in the 
private sector. It also touches upon the role of the entrepreneur as 
contrasted with that of the bureaucrat.’ It takes for granted that 
allocation is the main regulator of economic development and 
hence indirectly of the limits imposed upon the course and con- 
tent of political development within the structure of any concrete 
political system. 

An inquiry of the present sort is handicapped by the fact that 
public agencies are only beginning to be conceptualized in terms 
parallel to our conceptualization of private firms. This is being 
done through study of the budgetary mechanisms of public firms 
and comparison of them with those of private firms. As yet, 
however, the agencies comprising the apparatus of state have not 
been translated into terms of a system resembling the system of 
firms comprising the private sector, but equilibrating mechanisms 
are being uncovered. Moreover, even should the agencies operat- 
ing within the public sector be dealt with as a system of interre- 
lated units, it would not yet become clear why only so many and 
no more “means” or “facilities” are at the disposal of the public 
sector. Eventually, of course, the process of equilibration opera- 
tive within the public sector or system may become sufficiently 
delineated to permit comparison with that found in the private 
sector.’ Then we shall have a better understanding of the nature 


3. See Charles Wolf, Jr., United States Policy and the Third World (Boston, 
1967), chaps. 2, 6. 

4. It is the contemporary bureaucrat with whom I am concerned, not the 
generalist who maintained law and order in traditional societies in the age of 
European suzerainty, but his ever more numerous specialist successors. See Ralph 
Braibanti and Associates, Asian Bureaucratic Systems Emergent from the British 
Imperial Tradition (Durham, N.C., 1966). 

5. J. Tinbergen discusses how co-ordination of policies is obtained in a more or 
less planned economy. Economic Policy: Principles and Design (Amsterdam, 
1956), chap. 8. See also W. A. Lewis, Development Planning (New York, 1966), 
and R. A. Solo, Economic Organization and Social Systems (Indianapolis, 1967). 
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and source of such balance as develops between the economic 
system and the political system, between the public and the 
private sectors, and between “political” allocation and “market” 
allocation, as well as of such changes as take place in this balance 
(e.g., as when the importance attached to “public goods” 
changes ).° In Section VII I touch upon the role played by ex- 
change in the public and the private sector, respectively, and in 
their interrelations. Under present circumstances, of course, com- 
parison of entrepreneur with administrative bureaucrat, or of firm 
or industry with government agency, or of political system with 
economic system, must fall quite short of what is essential to 
effective comparative analysis. 

This essay is divided into seven distinct though somewhat 
interrelated sections: (1) stationary vs. non-stationary society 
and economy; (2) costs of growth and development; (3) politi- 
cal and economic development (4) allocation; (5) allocative 
mechanisms compared; (6) optimizing the state’s role in alloca- 
tion and development; and (7) the universality of the role played 
by exchange in allocating goods, services, and power. 


I. Stationary vs. Non-Stationary Society 


My discussion relates to essentially autonomous societal Sys- 
tems (one might say sovereign nation-states) which normally 


This work, which came to my attention after this chapter was completed, deals 
with the allocation problem in different social contexts. 

6. See O. A. Davis, M. A. H. Dempster, and A. Wildavsky, “A Theory of the 
Budgetary Process,” American Political Science Review, LX (1966), 529-547; 
M. Holden, Jr., “ ‘Imperialism’ in Bureaucracy,” ibid., pp. 943-952; A. Wildavsky, 
The Politics of the Budgetary Process (Boston, 1964). See also Gordon Tullock 
(ed.), Papers on Non-Market Decision-Making, Vols. I-II (Charlottesville, Va., 
1966-67); R. A. Dahl and C. E. Lindblom, Politics, Economics and Welfare 
(New York, 1953), chap. 12; C. E. Lindblom, “Policy Analysis,’ American 
Economic Review, XLVIII (1958), 298-312, and Bargaining: The Hidden Hand 
in Government, RAND Corporation Research Memorandum RM-1434-RC (Santa 
Monica, 1955); Albert Breton, “The Demand for Public Goods,” Canadian Journal 
of Economics and Political Science, XXXII (1936), 453-467; A. O. Hirschman, 
Journeys Toward Progress (New York, 1963), pp. 276-297, on models of “reform 
mongering’; J. S. Saloma, The Responsible Use of Power, American Enterprise 
Institute (Washington, 1964); and R. N. McKean, “The Unseen Hand in Govern- 
ment,” American Economic Review, LV (1965), 496-506. On the political forces 
governing development within the American city, see A. A. Altshuler, The City 
Planning Process (Ithaca, N.Y., 1965). 
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consist of an economy which produces goods and services, a 
polity which mobilizes the productive capacity of a society to 
realize collective or systemic goals, and subsystems that maintain 
various social patterns (e.g., the family) or commit a member of 
a society to values agreed upon.’ An economy (and perhaps a 
polity) may undergo either development, or growth unaccom- 
panied by development, or mere replacement answering closely 
to Levy’s description of renovative social change (e.g., that char- 
acteristic of tradition] China).* It is to economic and political 
development that I shall devote major attention.* 

A societal system is inter alia a collection of interacting individ- 
uals of various ages, each of whom is born, grows and develops, 
and eventually dies. It differs from its individual components in 
that it persists, whereas each component dies. It may be station- 
ary, or it may increase or decrease at a rate that is constant or 
subject to variation. If the number of births just balances the 
number of deaths, the collectivity will be stationary. It will grow 
if births exceed deaths; it will decline if deaths exceed births. It 
tends to disappear when the number of individuals descends 
below some critical point. Of importance in this connection is the 
fact that some behavior of a society is a function of its size. Of 
importance also is the fact that politico-economic viability pre- 
supposes the existence of a set of minimal conditions.” 

The culture of a society tends to change independently of its 
size or of changes in this size. The experience of each new 
member of a society will differ from that of older members and 


7. Talcott Parsons and N. J. Smelser, Economy and Society (Glencoe, Ill. 
1956), chap. 2; also, N. J. Smelser, The Sociology of Economic Life (Englewoo 
Cliffs, N.J., 1963), chap. 3; Marion J. Levy, Jr., Modernization and the Structure 
of Societies (Princeton, 1966), passim. 

8. Modernization and the Structure of Societies, pp. 487-488. For a quite 
different notion, see Hellmut Wilhelm, Change: Eight Lectures on the I Ching 
(New York, 1960). 

9. Dynamical theory is dealt with by Paul A. Samuelson in his Foundations of 
Economic Analysis (Cambridge, Mass., 1947), chap. 11. R. A. Solo’s approach is 
dynamical in that he treats the process of development as “a continuous transfor- 
mation of the system of cognition” (Economic Organization, pp. vi, 417-419, 
454-455, 480-485 ). ai ; 

10. On theoretical but not empirical aspects of viability, see K. E. Boulding, A 
Reconstruction of Economics (New York, 1950), chap. 1, and Conflict and 
Defense: A General Theory (New York, 1962), chaps. 4, 10, 12. 
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bring about some change even as does the replacement of depre- 
ciated artifacts by new artifacts. Therefore, change tends to be at 
a minimum in a society that is declining in size. Change does not, 
however, tend to be at a maximum in a society that is growing 
rapidly, even though the ratio of additions (births) to departures 
(deaths ) then is relatively high. This seeming advantage tends to 
be offset by a shortage of new capital per capita. In a slowly 
growing collectivity, on the contrary, provision can readily be 
made for capital formation essential to economic development 
and change. 

A distinction needs to be made between growth as such and 
economic development. Growth as such, or simple growth, here 
denotes addition to an aggregate of elements but without change 
in the composition of that aggregate. Development, or complex 
growth, also denotes the addition of elements to an aggregate, 
but with the qualification that some of these elements are new 
and novel and different from any already present. Simple growth 
gives rise to a larger aggregate but not to one made up of 
different ingredients. Complex growth gives rise to distinctly new 
types of aggregates. It is truly evolutionary in character.” 

It is inferable that if a society is non-stationary it is generating 
a social surplus. Indeed, the developmental potential of a society 
is conditioned by its social surplus, that is, by the excess of goods 
and services it produces per annum above what is required to 
meet the elementary consumption requirements of the population 
and keep its productive apparatus intact. This is not quite the 
same as Marx’s “surplus value,” a term he used to denote the 
difference between the number of hours a society’s labor force 
worked and the number of hours required to supply that labor 
force with subsistence. A society's social surplus does, of course, 
include a great deal of that portion of its income—property 
income—consisting of profits, rent, and interest, together with a 
fraction of its wage and salary income. The latter fraction is very 
small in societies in which average and wage incomes are very 


11. See my “Social Evolution and the Theory of Economic Development,” in 
H. R. Barringer et al. (eds.), Social Change in Developing Areas (Cambridge, 
Mass., 1965), pp. 244-252. 
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low; there property income is virtually the only source of a 
surplus. Inequality thus is a necessary though not a sufficient 
condition for the emergence of a social surplus. 

The size of a social surplus may be affected by the organization 
of a society and its economy. For even though this organization 
should not affect output per capita, it might make per capita 

capital formation greater or smaller than it otherwise would be. 
For example, consumption may be reduced through taxation, or it 
may be augmented by governmental or other arrangements 
which transfer purchasing power from higher- to lower-income 
groups. 

In reality, the size of a society's social surplus depends largely 
upon the rate of growth of per capita income—that is, upon the 
extent to which the rate of growth of aggregate output exceeds 
that of population. Consumption tends to press upon income in 
all but highly puritanical societies. Income that has been looked 
upon as non-permanent comes to be viewed as permanent and 
hence spendable.” The forces that bring about income growth 
also bring new products into existence and thereby sustain or 
elevate the marginal propensity to consume.” Resources may also 
be used to intensify old and generate new wants and thereby 
augment a population’s want-generating power. Demonstration 
effects may be experienced as well.“ In short, should average 
income not continue to rise, it would presently be approximated 
by average consumption in all classes of society except perhaps 
those made up of very wealthy persons. Increments to average 
income, however, tend to contribute to a society's social surplus, 
until they become committed to some form of consumption. 

It is the magnitude of social surplus per capita with which the 
potential if not also the actual rate of economic growth and 
development per capita is highly correlated. This magnitude de- 
pends largely upon a country’s rate of population growth, since 4 


12. See Milton Eee A Theory of the Consumption Function (Princeton, 


1956), pp. 220-221, 233-23 

13. See my “Product- ACitiae versus Product-Replacing Innovations,” Kyklos, X 
(1957), 249-277. 

14. See Peter Bauer and B. S. Yamey, The Economics of Underdeveloped 
Countries (London, 1957), pp. 137-142. 
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to 6 per cent of a country’s national income is absorbed by a 1 per 
cent per year rate of population growth.” Since, as a rule, the 
gross reproduction rate in underdeveloped countries generally 
exceeds 2 per cent and their populations are growing 2 or more 
per cent a year, population growth is absorbing 8-12 or more per 
cent of the national income and thus reducing by 1-2 percentage 
points the annual rate of growth of per capita income.’ Excessive 
population growth thus constitutes perhaps the greatest persist- 
ing threat to economic development in the underdeveloped 
world, one on a par with the threat of military belligerence 
and/or utopianism to the emergence of opulence in the devel- 
oped world. Given the high rates of population growth currently 
prevailing in much of the world, political as well as economic 
development will be greatly retarded. 

The existence of a social surplus is a necessary though not a 
sufficient condition of economic and political development. In- 
deed, throughout much of man’s history, he must have had a 
social surplus, but he so used it that average output and income 
grew only very slowly and intermittently. Much of this social 
surplus was used unproductively by the priestcraft, the military, 
landowners, and the political ruling class and their bureaucratic 
retainers (i.e., mandarins, etc.) As a rule, only the “middle class” 
or bourgeoisie were important capital formers; they alone were 
animated by values which made for the accumulation of wealth 
in productive form as well as for the use of improved methods. It 
is not surprising, therefore, that average incomes remained low in 
much of the world; as late as the 1950’s they were often at levels 
much below those encountered in Western Europe about the 
time of the French Revolution.” Indeed, it is because the social 
surplus was put to such unfruitful uses in most non-primitive 
societies that many retained their traditional character and re- 

15. Here I conceive of capital as described in the next section and allow for the 
unfavorable effect of high fertility upon the age structure of a population. 

16. On fertility see United Nations, Population Bulletin of the United Nations, 
No. 7 (New York, 1963), pp. 1, 16-20, chap. 9. 

17. See, for example, Simon Kuznets, Economic Growth and Structure (New 


York, 1965), pp. 176-212; also, H. J. Habbakuk’s essay in L. H. Dupriez (ed.), 
Economic Progress (Louvain, 1955), pp. 149 ff. 
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mained essentially stationary, trapped in preindustrial equilibria 
until freed by social revolution or its equivalent.” Conflict over 
the use of the social surplus remains alive today. There is conflict 
between those favoring rapid development and those who attach 
more weight to welfare objectives than to growth objectives.” 
There is conflict between those who favor more rather than less 
rapid “modernization,” not only within undeveloped countries 
but also within European countries which lag markedly behind 
the United States in growth-oriented methods, values, and pur- 
poses. 


II. Costs of Growth 


Growth and development, as Sismondi realized during the 
industrial revolution, entail costs for many members of a society, 
some of which are unrequited.” I shall touch upon three types of 
costs, namely, the economic cost of capital, that of changes in a 
society’s input structure, and the socio-psychological costs in- 
volved in modernization and development. 

1. The most important economic cost of growth consists in 
capital, formed mainly through setting idle resources to work” 
and transforming all or most of the marginal increment in output 
per capita into capital. One may, in fact, say that economic 
development consists essentially in increase in capital per head. 


18. On the issue here posed see Barrington Moore, Jr., Social Origins of 
Dictatorship and Democracy (Boston, 1966). See also T. W. Schultz’s analysis of 
traditional agricultural equilibrium in Transforming Traditional Agriculture (New 
Haven, 1964). 

19. The issue is touched upon by R. M. Titmuss in his Essays on the Welfare 
State (London, 1966). See chap. 11 on “The Irresponsible Society,” esp. pp. 
216-219. 

20. See, for example, M. Bronfenbrenner, “The High Cost of Economic Devel- 
opment,” Land Economics, XXIX (1953), 93-104, 209-218; Klaus Knorr and 
W. J. Baumol (eds.), What Price Economic Growth (New York, 1961); Thomas 
Wilson, Planning and Growth (London, 1965), pp. 62-81; P. J. D. Wiles, 
“Growth Versus Choice,” Economic Journal, LXVI (1956), 244-255, and The 
Political Economy of Communism (Cambridge, Mass., 1962), Part III, esp. chap. 
11; Jacques Austruy, “Le prix de la croissance,” Revue d’économie politique, 
LXXII (1962), 830-858. On Sismondi’s reaction in and before the 1830's see 
Charles Gide and Charles Rist, A History of Economic Doctrines (Boston, 1948), 

. 205-211. 

a fiona C. H. Fei and Gustav Ranis, Development of the Labor Surplus 
Economy: Theory and Policy (New Haven, 1964). 
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It is for this reason that, in the previous section, development was 
said to be conditioned if not dominated by a society’s social 
surplus. For capital, the source of development, comes out of a 
society's social surplus. Here, of course, we define capital more 
broadly than is customary. The classical economists stressed 
working capital, wage goods. Their successors allowed greater 
weight to fixed equipment. Even modern writers tend to conceive 
of capital in terms of “hardware.” This conception answers some 
analytical needs. It does not, however, answer all of the needs of 
the student of economic development, nor does it meet ade- 
quately those of the social-cost accountant in an age when 
“brains” have superseded muscle and electronic developments 
are swamping mechanical power. Today, therefore, a great deal 
of investment results in the augmentation of science and skill 
rather than in the increase of productive physical wealth. 

Much more useful is Harry G. Johnson’s approach, designed to 
meet the analytical needs of an age of opulence.” Johnson re- 


gards 


“capital” as including anything that yields a stream of income 
over time, and income as the product of capital. . . . The growth 
of income that defines economic development is necessarily the 
result of the accumulation of capital, or of “investment”; but 
“investment”. . . must be defined to include such diverse activi- 
ties as adding to material capital, increasing the health, disci- 
pline, skill and education of the human population, moving 
labour into more productive occupations and locations, and 
applying existing knowledge or discovering and applying new 
knowledge to increase the efficiency of productive processes. All 
such activities involve recurring costs, in the form of use of 
current resources; and investment in them is socially worthwhile 
if the rate of return over costs exceeds the general rate of 
interest, or if the capital value of the additional income they 
yield exceeds the cost of obtaining it. . . . Efficient development 
involves allocation of investment resources according to priori- 


22. “Towards a Generalized Capital Accumulation Approach to Economic 
Development,” in his The Canadian Quandary (Toronto, 1963), chap. 14. See also 
Harvey Leibenstein, “Allocative Efficiency vs. “X-Efficiency, ” American Economic 
Review, LVI (1966), 392-415; Mason Haire, “The Social Sciences and Manage- 
ment Practices,” California Management Review, VI (1964), 3-10; J. R. Platt, 
The Road to Man (New York, 1966). 
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ties set by the relative rates of return on alternative 

investments.” 

In other words, capital consists of expenditure, of the use of 
inputs or resources, in such ways as will make tomorrow’s income 
stream greater than it otherwise would have been, and in particu- 
lar, tomorrow's income stream per capita. It follows that any 
expenditure made today and having that effect tomorrow is “cap- 
ital.” Capital, therefore, includes the devotion of inputs to such 
outputs as productive education and training and retraining, the 
accumulation of scientific knowledge, the conversion of that 
knowledge into applied science, invention, and innovation, build- 
ings and equipment, so-called public capital as well as household 
capital, improvement and preservation of health. 

2. Economic development entails a second type of cost in that 
it is accompanied by change in the relative importance of actual 
and potential inputs and hence in their relative scarcity and the 
scarcity rents (if any) which they command. Let us call the 
inputs in use before an important developmental change I, and 
the new ones in use after such change In. Some types of inputs 
included in I, will become obsolete as a result of the change and 
command a price much below what they formerly commanded, 
whereas others will continue to command roughly the same 
prices as they did formerly. Those which become relatively or 
completely obsolete no longer command the rents (if any) they 
commanded before derived demand for their services declined. 
Meanwhile, some of the inputs included under I, begin to com- 
mand prices, often inclusive of rents, for the first time. Striking 
instances of the emergence of such rents are those which various 
formerly worthless wave channels would now command explic- 
itly were governments (in which their ownership usually is 
vested) to charge for their use. In sum, every major economic 
change alters the composition of derived demands and with it the 
structure of rents and quasi-rents, some of which rise while others 
fall. 

Threat of loss of rents sometimes gives rise to opposition to 


23. Johnson, “Towards a Generalized Capital Accumulation Approach,” p. 
230. 
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economic development and thus reinforces opposition on the part 
of those whose position in the power structure, together with 
perquisites attached thereto, is reduced.” These losses, the prod- 
ucts of substitution effects, may be somewhat counterbalanced, 
however, by income effects which accompany economic develop- 
ment when it decidedly augments aggregate output and income. 
Indeed, it is generally true that just as the rate of growth of 
average output constitutes a good measure of the progress of 
economic development, so does the rate of growth of average 
income constitute a good index of a society’s capacity to tolerate 
losses and disadvantages associated with economic progress. 
Otherwise these would produce revolt or demands for reduction 
of income inequalities. 

The aspect of emerging demand for new inputs I, of greatest 
importance here is the fact that some of these are not only very 
significant but also in quite limited and inelastic supply. They 
thus constitute limitational factors and set the pace at which an 
economy can progress. Illustrative are various types of educated 
personnel,” above all, personnel with decision-making capacity” 
and personnel with specialized technical capacities of a sort sel- 
dom possessed by old-line civil service generalists.” We shall 
return later to means of coping with this form of scarcity, sensed 
already by Henri Saint-Simon in the early nineteenth century.” 

3. Transformation, whether complete or incomplete, of the so- 

24. Zbigniew Brzezinski discusses these and other costs of development in “The 
Politics of Underdevelopment,” World Politics, IX (1956), 61. See also George 
Rosen, Democracy and Economic Change in India (Berkeley, 1966), pp. 4-5, 
220-221, also chaps. 8-10. 

25. See, for example, F. Harbison and C. A. Myers, Education, Manpower and 
Economic Growth (New York, 1964), esp. chaps. 2-3, 8; C. A. Anderson and 
M. J. Bowman (eds.), Education and Economic Development (Chicago, 1963), 
chaps. 3-4; Lewis, Development Planning, pp. 104-110, 222-234. 

26. S. M. Lipset and Aldo Solari (eds.), Elites in Latin America (New York, 
1967), pp. 152-153; A. O. Hirschman, The Strategy of Economic Development 
(New York, 1959), pp. 23-26. Cranley Onslow (ed.), Asian Economic Develop- 
ment (New York, 1965), pp. 181-185; A. H. Hanson, A Study of India’s 
Five-Year Plans (London, 1966), pp. 20-22, also chap. 8. 

27. Rosen, Democracy and Economic Change in India, pp. 108-109. See also 
Inayatullah, “Changing Character of District Administration in Pakistan,” in W. T. 
Ross (ed.), Five Articles on Development Administration in Pakistan, Asian 


Studies Papers, No. 1, Michigan State University 1966-67 (East Lansing, Mich., 


1967), pp. 35-48. 
28. See, for example, F. E. Manuel, The New World of Henri Saint-Simon 
(Notre Dame, Ind., 1963). chap. 21, also pp. 189, 301. 
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cial structure of a premodern society into that of a modern so- 
ciety entails costs in addition to those included under 1 and 2. 
These costs are in considerable part social and political in nature 
and must be allowed for whether one adopts the holistic concep- 
tion of society put forward by Marion J. Levy, Jr.,” or a less 
holistic coneption of society and political change such as that 
which Whitaker calls “dysrhythmic.”” According to Levy, the 
premodern whole is replaced by a modern whole, with the re- 
placement process set in persisting motion by an initial penetra- 
tion of modernization patterns into the premodern whole. Ac- 
cording to Whitaker, on the contrary, an initial penetration of 
modernization patterns may produce only limited results, some of 
which may partly countervail the stimulus of the initial penetra- 
tion. Under either theory economic development cannot progress 
far in a backward country in the absence of a profound transfor- 
mation of its society. This transformation requires time and en- 
tails costs, among them the subversion and destabilization of 
much of the traditional social structure. Whence accomplishment 
of modernization may call for aggressive and determined leader- 
ship which, while bent upon modernization,” may long have to 
acquiesce in the persistence of unavoidable economic dualism.” 
This leadership may not be forthcoming, or it may prove inade- 
quate as in Egypt™ and India. 

Leadership may prove unequal to the task of economically 
transforming a society for one or both or a combination of two 

29. See his Modernization and the Structure of Societies. On interrelated 
indicators of socio-economic development and the identification of stages of 
development see Bruce M. Russett, World Handbook of Political and Social 
Indicators (New Haven, 1964); Irma Adelman and Cynthia T. Morris, Society, 
Politics, and Economic Development (Baltimore, 1967); and Arthur S. Banks and 
Robert Textor, A Cross-Polity Survey (Cambridge, Mass., 1963). See also Wolf, 
United States Policy and the Third World; Hadley Cantril, The Pattern of Human 


Concerns (New Brunswick, N.J., 1966). 
o. C. S. Whitaker, Jr., “A Dysrhythmic Process of Political Change,” World 
Politics, XIX (1967), 190-217. 

31. On aspects of the genesis and impact of authoritarianism and the use of 
force in developing societies, see Wolf, United States Policy and the Third World, 
chap. 2; Lipset and Solari (eds.), Elites in Latin America, chap. 5. See also 
Braibanti’s chapter in this volume, pp. 3-106. 

32. Industrial dualism, the coexistence of many inefficient small undertakings 
with modern large-scale enterprises, succumbs only very gradually to the progress 
of an economy and its large-scale units. Seymour Broadbridge, Industrial Dualism 
in Japan (Chicago, 1966), esp. chap. 1 and pp. 87-96. 

33. See Phillip Dorn, “Egypt’s Paralyzed Revolution,” New Leader, January 30, 
1967, pp. 11-14. 
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reasons, resistance issuing from a people’s socio-cultural milieu, 
and weakness in leadership circles as such. India may serve as a 
case in point. Much has been written regarding the adverse 
effects of India’s otherworldly tradition, caste system, joint-family 
system, inheritance system, etc., though note has often been 
taken of the fact that practical values such as wealth have also 
been stressed.” One concomitant of India’s culture, manifest also 
in other of Asia’s village-based societies, is parochialism and apa- 
thy; for example, it is reported that barely one Indian villager in 
three knows about his country’s five-year plans and that three out 
of four do not care whether the plans fail or succeed.** Parochial- 
ism (or its sources) constitutes a major barrier to economic devel- 
opment in predominantly agricultural societies in which current 
agricultural output is about as large as it can be under traditional 
methods of cultivation.” Not even a better use of the price system 
can help much so long as agricultural methods remain essentially 
traditional.” It is for this parochialism, therefore, that India lead- 
ers as well as other countries’ developers must find a solvent.” 


34. See, for example, Vikas Mishra, Hinduism and Economic Growth (Bombay, 
1962), esp. pp. 195-206; John Goheen e¢ al., “India’s Cultural Values and 
Economic Development: A Discussion,” Economic Development and Cultural 
Change, VII (1958), 1-12; Ajit Dasgupta, “India’s Cultural Values and Economic 
Development,” ibid., XIII (1964), 100-103. See also M. N. Srinivas, Social 
Change in Modern India (Berkeley, 1966); Norman Jacobs, The Origin of 
Modern Capitalism and Eastern Asia (Hong Kong, 1958), pp. 217-219. We are 
here dealing with what some have called “national character” and_its sources, 
discussions of which, especially of effects of despotism, appear already, as Potter 
notes, in Herodotus, Histories, V, 78, and Hippocrates, Airs, Waters, Places. See 
D. M. Potter, People of Plenty (Chicago, 1954), Part I. 

35. See J. Anthony Lukas’ report in the New York Times, December 11, 1966, 
Sec. I, p. 11, a report based upon a survey published in Yojana, the Planning 
Commission’s official journal. Whether this survey is truly representative of Indian 
villagers’ attitudes is not clear. See also Susan Shechan, Ten Vietnamese (New 
York, 1967). 

36. See, for example, T. W. Schultz, Transforming Traditional Agriculture; also 
Rosen, Democracy and Economic Change in India, pp. 214, 217-218. 

37. Rosen, Democracy and Economic Change in India, pp. 214-219. I. M. D. 
Little concluded that “there are prima facie reasons for believing that all 
important prices in India may diverge seriously from the prices which would 
ensure overall ‘economic efficiency.’ ” See “The Real Cost of Labor and the Choice 
Between Consumption and Investments,” Quarterly Journal of Economics, LXXV 
(1961), 15; also, A. M. Khusro, “The Pricing of Food in India,” ibid., LXXXI 
(1967), 271-285. 

38. William Letwin concludes: “If India wants to achieve economic develop- 
ment, it will have to try, by the process of education, to persuade the peasants and 
unskilled laborers to want ae strive for a much higher standard of living” 
(“What’s Wrong with Planning: The Case of India,” Fortune, June, 1963, p. 
151). Gross domestic product in India grew about 4 per cent per year between 
1953 and 1963. 
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The tasks faced by India’s leadership are very great, even given 
the best of leadership. 

Leadership may, of course, prove inadequate. Concerning 
India, V. D. Kennedy suggests (and I. R. Sinai seems to agree, 
though various commentators do not) that too many of its leaders 
are animated by “tendermindedness,” a syndrome of symptoms 
reflecting attitudes unfavorable to economic development, a 
“highmindedness insufficiently disciplined by intellect” and indis- 
posed to bring common knowledge to bear upon pressing 
problems.” “Mystical confidence that in Hinduism and Indian 
traditions and culture there is a special essence . . . which will 
carry India through many troubles” is joined with both “idealiza- 
tion of the peasant as the central figure in an agrarian mystique” 
and “veneration of the rural way of life.” Indian leadership has a 
“strong emotional identification” with an ethic embracing such 
values as “equality, freedom for the individual, nonviolence, trus- 
teeship, responsibility of the rich to the poor and of the strong to 
the weak, morality in all human conduct, and cooperation be- 
tween individuals and between organizations.” Indian “socialism” 
signifies “the morality of a social order which embodies the above 
values and in which these values are assured by giving govern- 
ment primacy over private enterprise.” There is “an almost eight- 
eenth century faith in the rationality and goodness of man; a 
belief in his ability to remake society through universal educa- 
tion, laws, science, codes of correct behavior, reform movements, 
and appeals to moral conscience.” Form is put above substance in 
both education and family life, and ceremony above substance in 
public and administrative life. Finally, there is “reluctance to face 
up to the realities of power,” to use it to achieve certain social 
ends. This attitude is based on the belief that use of power is not 
consistent with belief in man’s goodness and reasonableness, or 
with the democratic rights and harmonious relations “deemed to 
have been characteristic of traditional India and to be essential to 


39. Van D. Kennedy, “India: Tendermindedness vs. Tough Problems,” re- 
printed from Industrial Relations, V (1965), 1. See also I. R. Sinai, The Challenge 
of Modernisation (New York, 1964), pp. 190-200. For a more favorable interpre- 
tation of India’s leadership see Rosen, Democracy and Economic Change in India, 
and Hanson, India’s Five-Year Plans; also William Clifford, “Hope for India’s 
Hungry,” Think, July-August, 1967, pp. 31-36. 
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a socialistic society.”*” India’s leaders object to “power politics” 
but not to “good politics.”"“ They appear to be oblivious to the 
fact that the role of politics is to restrain conflict, not abolish it, to 
circumscribe interests and interaction among interests, not deny 
them.” They forget that effective sanctions are essential to the 
securing of good performance. They remain disinclined to make 
“decisions, particularly those that may be unpopular or involve an 
exercise of government power in a context of conflicting group 
interests.”** Kennedy finds support for his analysis in the failure 
of Indian authorities to deal more effectively with agricultural, 
population, and higher-educational problems.“ 

Kennedy identifies four main sources of “tendermindedness”: 
(1) India’s British heritage with its emphasis upon generalists 
and its failure to provide practical experience and non-evadable 
responsibility; (2) India’s own history and culture, with its non- 
secular philosophy and lack of emphasis upon history and objec- 
tive reality; (3) the influence of Gandhi and his themes; and (4) 
the coincidence in time of the emergence of the modern welfare 
state and the emergence of an autonomous Indian state con- 
fronted by many burdensome problems, solution of which will 
long preclude adoption of the costly and unproductive standards 
of a welfare state.” To these sources one may perhaps add a fifth, 
the deposit in Indian socio-economic thought of the more or less 
syncretistic views of India’s late nineteenth-century and early 
twentieth-century reform-oriented jurists and economists. M. G. 
Ranade (1842-1901), father of Indian economics, is a case in 
point.” 

Only a detailed study would reveal the degree to which Ken- 


40. These traits are described in Kennedy, “Tendermindedness vs. Tough 
Problems,” pp. 3-7. 

41. Ibid., D7 Even in England the subject of power has recently ceased to be 
popular. See Titmuss, Essays on the Welfare State, pp. 218, 238 ff. 

a On the role of politics see K. R. Minogue, T e Liberal Mind (New York, 
1964 

43. Kennedy, “Tendermindedness vs. Tough Problems,” p. 8. 

44. Ibid., p. 13. 

45. Ibid., pp. 9-13. See also Gunnar Myrdal, Asian Drama (New York, 1968), 
Part 4. 

46. See, for example, Ralph Price, “M. G. Ranade’s Theory of Development and 
Growth,” Explorations in Entrepreneurial History, IV (1966), 40-52, and H. K. 
Majumdar’s comment, ibid., pp. 53-56. 
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nedy’s assertions are valid. Even then, should support for them be 
found, it would not follow that the system of selecting leaders in 
India would always push forward individuals with the attributes 
described by Kennedy. These surely do not describe the leaders 
found in the private sector. Moreover, Kennedy’s account of the 
origins of “tendermindedness” suggests that its influence will 
steadily diminish. The British heritage, especially its emphasis 
upon generalists, is weakening. The materialistic elements in In- 
dian cultures are becoming stronger. It is becoming increasingly 
evident that, if income acceleration is the major objective, values 
antithetical thereto must decline in importance as must diversion 
of resources to welfare purposes that do not further economic 
development. It is in the making of this choice and its implemen- 
tation that the costs of transformation lie. 

Sinai” implicitly agrees with Kennedy that lack of a deter- 
mined, self-disciplined leadership is a major cause of the slowness 
with which modernization and development are proceeding in 
Asia, both in and outside India. He describes competent leader- 
ship as more important than capital, as the key agent of develop- 
mental change and means to the effective use of applied science, 
advanced technology, and competent personnel. He finds in 
Asia’s history an explanation of the comparative absence of those 
individual character traits (e.g., assertive individualism, secure 
and well-defined ego, drive to learn and master) which made for 
development in Europe in the eighteenth and nineteenth centu- 
ries. Asia, he argues, has always been traditionalist in character, 
subject to despotic rule, and without the experience of a Renais- 
sance, Reformation, and Enlightenment, without “those political 
and social revolutions which have inaugurated a new epoch of 
civilization, which have changed the lives, the habits, and the 
values of whole peoples.” There has been “hardly a sign of any 
mass aspiration to freedom.” “Asia never found what Europe 


47. The Challenge of Modernisation. On why the role played by the industrial 
elite and the urban middle class is no more powerful in Latin America, see Lipset 
and Solari (eds.), Elites in Latin America, chaps. 2-3. According to F. H. 
Cardoso, however, the industrial elite is quite powerful and in favor of a 
predominance of the private sector. See “The Entrepreneurial Elites of Latin 
America,” Studies in Comparative International Development, II, No. 10 (1966), 
147-159. 
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discovered—man—individual, self-conscious, expansive, seeking, 
acquiring and tormented.” Western imperialism, with its de- 
pendence upon direct rule and its small complement of European 
personnel, did not materially change the traditional character of 
Asia or Africa; their “ponderous subterranean foundations” were 
not affected. Whence a new civilization could not come forth in 
Asia, or dissolve an omnipresent and stagnating tribalism in 
Africa.” Even though some of the elite acquired a taste for 
Western life styles and trappings, they seldom developed the 
ideas and skills essential to the support of these styles.” 

What is needed, Sinai believes, is “a new elite of reformers and 
innovators, ready and willing to assume the hardships and risks of 
modernisation,” a “new ideology with the power to bring about a 
cultural revolution,” a state capable of imposing very heavy 
collective costs upon the population, and a new elite committed 
to force-marching their people into the modern world.” What is 
needed, Sinai seems to believe, are leaders of the Kemal Ataturk 
type who subordinate democratic and diplomatic niceties to the 
tasks of modernization. Whether such action would greatly in- 
crease human happiness is not considered, probably because eco- 
nomic development is the central objective. Whether such action 
will succeed depends in part, as did the set of policies pursued in 
Stalin’s command economy, on whether the constellation of con- 
ditions present in a country at a given time makes for toleration 
of life under a forced-draft economy.” 

It may be noted, as earlier suggested, that while economic and 
political development are correlated in the long run, economic 
development can give rise to short-run political costs. (1) Eco- 
nomic development weakens traditional controls, facilitating re- 
volution in the short run, though with the possibility of “stable 


48. Sinai, The Challenge of Modernisation, pp. 45, 46, chap. 1. Sinai’s analysis 
may be contrasted with that of David C. McClelland in The Achieving Society 
(New York, 1961), and Everett E. Hagen in On the Theory of Social Change 
(Homewood, Ill., 1962). 

49. Sinai, The Challenge of Modernisation, chap. 2. 

50. Ibid., chap. 5. 

51. Ibid., pp. 216-218. See also Moore, Social Origins of Dictatorship and 
Democracy. 

52. See, for example, P. J. D. Wiles, “The Political and Social Prerequisites for 
a Soviet-Type Economy,” Economica, XXXIV (1967), 1-19. 
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pluralism and decentralization” in the longer run. (2) Economic 
development “can create new links and points of contact in so- 
ciety’ and thereby increase its capacity for non-authoritarian 
conflict-resolution, though not in such wise as always to prevent 
“coercive centralization of power.” (3) Economic development 
tends to be accompanied by redistribution of economic and polit- 
ical power, though not necessarily with anti-authoritarian results. 
(4) Economic development may generate non-satisfiable aspira- 
tions and thus contribute to political instability. The capacity of 
economic development to produce these effects lends support to 
the view that development within the economic sector is a more 
powerful “cause” of change in general than development within 
the political sector.” 


III. Political vs. Economic Development: 
Interdependent? 


Opinion respecting the contribution of political development 
to economic development has varied greatly over time in the 
West. It has varied for theoretical as well as for other reasons.” 
Emphasis upon the economic role of the state declined between 
the early eighteenth century and World War I but has since 
increased. It declined for ideological reasons, because of im- 
provements in the apparatus of economic thought and in the 
self-sufficiency of the business community, and because average 
income began to rise faster in more democratic than in less 
democratic nations after 1700 and especially after 1800. It has 
risen since the 1940's, in large part because many believe that 
only through almost exclusive emphasis by the state upon the 
fomentation of economic growth can low-income nations reduce 
the spread between their income levels and those found in ad- 


53. On these effects see Wolf, United States Policy and the Third World, pp. 
113-114. Dye finds that within the United States economic “causation” outweighs 
political. Thomas R. Dye, Politics, Economics and the Public Policy Outcomes in 
the American States (Chicago, 1967), chap. 11 and passim. 

54. For an attempt to determine the relation of political action to economic 
action, see J. M. Buchanan and Gordon Tullock, The Calculus of Consent (Ann 
Arbor, 1962), pp. 17-30. 
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vanced lands.” Had the ideology of the French Revolution and 
industrialization spread throughout Europe and into Asia, the 
middle class would have increased more rapidly and interna- 
tional inequality would be less pronounced today than it is; then 
presumably the current demand for state intervention would be 
less pronounced. 

As it is, international income disparity is so marked that it will 
prove very difficult to reduce it notably. Average incomes in 
advanced countries are something like ten to twenty times those 
recorded in backward countries.” Even if average income should 
rise 50 to 100 per cent faster in underdeveloped than in devel- 
oped countries, it would take two or more centuries for averages 
in many of the former to overtake those in the latter.” Moreover, 
the absolute spread between advanced and underdeveloped 
countries would increase over much of this period, even should 
backward countries manifest a capacity to catch up in the long 
run. Only if the demand for leisure should grow fast enough to 
countervail income-increasing forces in the advanced countries 
might one be sanguine about the capacity of underdeveloped 
countries to catch up. 


55. In Isaiah Berlin’s terminology, the fox type, with emphasis upon “many 
ends, often unrelated and even contradictory,” became ascendant in the eighteenth 
and nineteenth centuries, only to give way, in some backward lands in the present 
century, to the hedgehog type. The hedgehog knows only “one big thing.” He 
relates “everything to a single central vision . . . a single, universal, organizing 
principle” (see The Hedgehog and the Fox [New York, 1957], pp. 7-8). Hegel 
answered to the description of a hedgehog and, in single-minded devotion to 
economic growth, so did Stalin. See Wiles’ account of Stalin’s economy in 
“Prerequisites for a Soviet-Type Economy.” On the spread of the modern in- 
dustrial system see G. M. Meier and R. E. Baldwin, Economic Development: 
Theory, History, Policy (New York, 1957), Part 2, and William Woodruff, The 
Impact of Western Man (New York, 1967). On the resulting increase in interna- 
tional inequality, see L. J. Zimmerman, Poor Lands, Rich Lands: The Widening 
Gap (New York, 1965), chap. 2. In 1860, 50 per cent of the world’s population 
got about 73 per cent of the world’s income; in 1960, about go per cent (ibid., p. 
38). On the spread of science, see W. H. G. Armytage, The Rise of the 
Technocrats: A Social History (Toronto, 1965). 

56. See, for example, W. Beckerman, International Comparisons of Real In- 
comes, OECD Development Centre studies (Paris, 1966), pp. 19, 36-37. 

57. Suppose average income in A is fifteen times that in B. Suppose also that 
average income increases 1.5 per cent per year in A and 2.5 per cent in B. Then it 
will take about 275 years for the average in B to overtake that in A. Between 
1953-54 and 1962-63 gross domestic product in underdeveloped countries grew 
annually 1-7 per cent, but from this must be deducted a 2-3 per cent rate of 
population growth (United Nations, World Economic Survey, 1965 [New York, 
1966], Part I, p. 15). 
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It is therefore not surprising, in view of the apparent lack of 
capability on the part of many of the underdeveloped countries 
to do easily what is required to catch up, that the apparatus of 
state (whether suited to the task or not) is looked upon as the 
developmental instrument of last resort. This view is strengthened, 
moreover, by current anticapitalist and anti-free-enterprise ide- 
ology as well as by misinterpretation of the emergence of Western 
welfare and uplift states. As a result the idol of the State becomes 
ascendant over other idols and @tatistic theory and ideology dis- 
place classic liberal theory and ideology. 

Men agree, of course, that there is interaction between eco- 
nomic and political development, though they may disagree 
about whether politics or economics is primary. Yet the relation 
of the one to the other is not hard, fast, and continuous, and 
man’s interpretation of the relation is subject to great variability.” 
How one describes the nature of the relation between these two 
processes turns upon one’s definition of each process and upon 
how holistic is one’s conception of the interrelation of the subsys- 
tems constituting a total social system. It turns also upon the 
nature of the quaesitum of one’s inquiry, since one may distin- 
guish more or less sharply that upon which one wishes to focus 
his analytical instruments. Since my central concern is resource 
allocation, I shall limit my implicit definition of the process of 
political development to that which appears to bear significantly 
upon resource allocation; this simplifies theoretical analysis. After 
all, as Milton Friedman points out: “Viewed as a language, theory 
has no substantive content; it is a set of tautologies. Its function is 
to serve as a filing system for organizing empirical material and 
facilitating our understanding of it; and the criteria by which it is 

58. Industrialization (as noted in the section on costs of growth) imposes many 
costs which tend to generate strong political response and make for authoritarian 
and/or one-party rule, but this response lies somewhat outside the purview of this 
essay except insofar as it notably affects economic development. See, for example, 
Gideon Sjoberg, “Political Structure, Ideology, and Economic Development,” 
in Studies in Comparative International Development (Washington University), 
II, No. 7 (1966), 109-115; Mancur Olson, Jr., “Rapid Growth as a Destabilizing 
Force,” Journal of Economic History, XXXIII (1963), 529-552; Karl de 
Schweinitz, Industrialization and Democracy: Economic Necessities and Politi- 
cal Possibilities (Glencoe, Ill., 1964); Jason Finkle and Richard Gable (eds.), 


Political Development and Social Change (New York, 1966), Part III; Wolf, 
United States Policy and the Third World, chaps. 2, 6 
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to be judged are those appropriate to a filing system.”” Accept- 
ance of this approach need not, of course, always entail accept- 
ance of Friedman’s emphasis upon capacity for prediction as the 
main test of the validity of a hypothesis. The universe of condi- 
tions may not always be adequately specifiable.” Whatever the 
conditions, however, the economist is interested in “explaining” 
much by little, not little by much.” 

Attainment and maintenance of a given state of political devel- 
opment presuppose the presence of a set of minimal economic 
preconditions. Similarly, the attainment and maintenance of a 
given state of economic development presuppose the presence of 
set of minimal political preconditions. A government must be 
able to perform a set of prerequisite tasks, though there is disa- 
greement over what tasks must normally be included in this set. 
Indeed, social scientists can agree on the contents of this set only 
if the societal universe envisaged is specified in sufficient detail. 
For example, Diamant, following Almond, believes a government 
must have the capacity to perform a number of functions asso- 
ciated with the facilitation of modernization: creation of national 
unity and a centralized bureaucracy, international accomodative 
capability, “widespread dissemination of welfare standards and 
accomodation between political and social structures,” and so 
on.” Performance of these functions, whether or not all are essen- 
tial to economic development, entails that the polity draw upon 
the economy for a sufficiency of facilitating resources. The econ- 
omy may, however, be unequal to this burden; it may be over- 
loaded as were many economies during World War II. When this 
proves to be the case, the state tends to become more authoritar- 


59. Essays in Positive Economics (Chicago, 1953), p- 7: 

60. On this problem, see Harvey Leibenstein, “What Can We Expect From A 
Theory of Development?” Kyklos (1966), 1-21. 

61. Friedman, Positive Economics, p. 14. 

62. See Alfred Diamant’s “The Nature of Political Development” and Gabriel 
A. Almond’s “A Developmental Approach to Political Systems,” reprinted in 
Finkle and Gable (eds.), Political Development and Social Change, pp. 91-118, 
esp. pp. 94-95, where Diamant describes as too restricted the set of minimal 
conditions listed in my “Economic Development: Political Preconditions and 
Political Consequences,” also reprinted in ibid., pp. 253-268, at 263-264. See also 
J. D. Montgomery and W. J. Siffin, Approaches to Development: Politics, Adminis- 
tration and Change (New York, 1966), and Almond’s Introduction in Gabriel A. 
Almond and James S. Coleman (eds.), The Politics of the Developing Areas 
(Princeton, 1960), pp. 3-64. 
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ian in character and to subordinate the economy to the polity (as 
in the Soviet Union).“ 

The situation just described poses on a national scale the prob- 
lem faced by each individual—how to allocate resources among 
alternative uses in order to realize the most desirable collection of 
goods and services. A society, together with its members, is con- 
fronted by conflicting goals and claims which must somehow be 
conciliated if political stability and politico-economic develop- 
ment are to prevail. How is this conciliation to be accomplished, 
and at what cost? We attempt to answer this question later. Here, 
however, it is to be noted that every society has had to make 
provision for allocation, in part because, as Thomas Hobbes 
stressed, the totality of a society's demands flowing mainly from 
its polity and its underlying population generally exceeds the 
capacity of its economy to supply. This shortfall may be accen- 
tuated by misinvestment (e.g., by underinvestment in agricul- 
ture, neglect of small-scale enterprise, etc). 

Arrangements for political and economic allocation constitute 
only some of the many elements common to all societies, modern 
and non-modern. The nature of these elements, together with the 
degree of their interdependence, changes as modernization prog- 
resses and the area occupied by a societal system grows. Many of 
the primary units composing a folk or feudal society are virtually 
self-sufficient; yet the autonomy of each unit is limited by the 
nature of that society’s culture, together with the smallness of the 
space which it occupies. It is probably valid to say, therefore, that 
the subsystems of a traditional folk and feudal society, among 
them its polity and its economy, are less autonomous and more 
integrated into the societal totality than are the subsystems con- 
stituting a modern societal system, especially one occupying con- 
siderable space. Even so, modern societal systems resemble one 
another much more closely than do premodern societies. Levy 
concludes, contrary to some opinion, that “relatively modernized 


63. See, for example, Wolf, United States Policy and the Third World, pp. 
33-35, and Edward Shils, Political Development in New States (The Hague, 
1962), pp. 27-28. 

64. See discussion in Dahl and Lindblom, Politics, Economics and Welfare, Part 
5, and Lewis, Development Planning, pp. 38-39, 45, 54, 60-61, 154-155. 
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societies tend to become more similar to one another as moderni- 
zation progresses’ and that modernization, while subject to upper 
limits, tends to increase.” This trend is comparable, however, 
with one giving rise to greater autonomy in subsystems, espe- 
cially in the economic subsystem. 

Modernization tends eventually to favor increasing economic 
autonomy. First, the increasingly technical and dynamic charac- 
ter of the economic subsystem makes increasingly costly interfer- 
ence by the polity or any other subsystem with the economy's 
performance of its task of transforming inputs into output. In the 
United States, for example, the federal government has been 
quite successful in its efforts to prevent restraint of trade,” but it 
remains incompetent to regulate trade practices and enforce so- 
called fair competition.” Second, when a society has attained its 
main systemic goals and routinized their support, it tends to 
concern itself with essentially private, individualistic problems 


65. Modernization and the Structure of Societies, p. 711. Reduction in economic 
differences between two countries does not necessarily entail reduction in differ- 
ences between their political systems. So conclude Z. Brzezinski and Samuel 
Huntington, in Political Power: USA/USSR (New York, 1964). 

66. It is taken for granted that “individuals and economic entities will be 
motivated by and act in accordance with their own self-interest” and that a 
“competitive economy neither assumes nor requires individual unselfishness or 
nobility beyond compliance with the laws establishing general legal standards.” So 
writes Lee Loevinger, member of the Federal Communications Commission, in 
“Regulation and Competition as Alternatives,’ Antitrust Bulletin, XI (1966), 
101-140, at 108. The United States Supreme Court has declared that 


the Sherman [antitrust] Act was designed to be a comprehensive charter of 
economic liberty aimed at preserving free and unfettered competition as 
the rule of trade. It rests on the premise that the unrestrained interaction 
of competitive forces will yield the best allocation of our economic re- 
sources, the lowest prices, the highest quality and the greatest material 
progress, while at the same time providing an environment conducive to 
the preservation of our democratic political and social institutions. 


Northern Pacific Ry. v. United States, 356 U.S. 1, 4 (1958). The intent of this 
declaration is plain although, as M. Bronfenbrenner shows, the concept of 
economic freedom has a number of connotations in the universe of discourse 
(“Two Concepts of Freedom,” Ethics, LXV [1955], 157-170). 

67. “An understandable lack of detailed knowledge of the workings of our 
industrial economy constitutes a substantial barrier to effective regulation of trade 
practices by government.” This lack of knowledge is due to personnel turnover on 
regulatory agencies and to “the second American revolution,” a proliferation of 
products and industries, together with continual change in the marketing struc- 
ture. See J. G. Van Cise, “Regulation—By Business or Government,’ Harvard 
Business Review, XLIV (1966), 53-56. Durkheim argues that the regulatory 
power of government decreases as division of labor increases and detail multiplies 
(Division of Labor in Society, pp. 359-362). 
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and tasks associated with making adjustments to its physical and 
international environment.” Third, as a society develops and 
average income rises, more of the representative individual's time 
and income become discretionary, and relatively less of a nation’s 
resources assumes the form of capital, especially of productive 
physical equipment. As a result, the economy must be adjusted 
much more closely to consumer preferences, the effective satisfac- 
tion of many of which depends upon an economy’s sensitivity to 
the changing requirements of consuming populations. Industries 
suited to the centralization of entrepreneurial decision-making 
therefore tend to decline in relative importance when average 
income ascends above a critical level.” For, even though an 
affluent society generates a relatively large demand for goods that 
are public in character, or are treated as if they are public or 
indiscriminate in character, these goods and services may be 
produced in the private sector. 

While agencies of the state may be mobilized to accelerate the 
rate of economic growth, the progress of political development is 
conditioned by the progress of economic development. Not only 
is the role of the state relatively small in non-Communist under- 
developed countries,” the size of a state’s political role depends 
also upon the magnitude of the amount of social surplus gener- 
ated in the private sector and appropriatable for use in the public 
sector. This magnitude sets outer limits to the state's role, but it 
does not determine the actual limits. These are determined in 
considerable measure by a variety of ideological and real circum- 


68. See B. F. Hoselitz, “Economic Policy and Economic Development,” in 
H. G. J. Aitken (ed.), The State and Economic Growth (New York, 1959), pp. 
325-352, also my comments, ibid., pp. 370-372. 

69. J. K. Galbraith identifies some of these industries in American Capitalism 
(Cambridge, 1952), chap. 12. 

70. The ratio of government receipts or expenditures to gross national product 
is two to four times as high in developed as in less developed countries. See, for 
example, Harry T. Oshima, “Share of Government in Gross National Product for 
Various Countries,” American Economic Review, XLVII (1957), 381-390; see 
also “The Increasing Role of the Public Sector,” in United Nations (ECAFE), 
Economic Survey of Asia and the Far East 1960 (Bangkok, 1961), pp. 53-56, and 
United Nations, World Economic Survey, 1965, Part I, pp. 22, 27. W. A. Lewis 
estimates that in underdeveloped countries current governmental expenditures will 
run at least 13 per cent of national income, with capital and other expenditures 4 
to 7 per cent. He adds that most underdeveloped countries can raise revenue in an 
amount approximating at least 17 per cent of gross domestic product (Develop- 
ment Planning, pp. 115-117, 127-129). 
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stances which seem to behave stochastically and cumulatively for 
long periods until interrupted by other unpredictable sets of 
circumstances.” 


V. Allocation 


Every society is equipped with structures and mechanisms for 
the allocation of goods and services as well as for the allocation of 
power and responsibility.” The outcomes of these two types of 
allocation are only partly independent of one another. He whose 
economic share is relatively large tends to enjoy a relatively large 
political share, and he whose political share is relatively large 
tends to enjoy a relatively large economic share. The degree of 
correlation between these two relative shares tends to be lower, 
of course, in societies in which democratic institutions and prac- 
tices prevail and the economy is one in which free enterprise and 
the market play major roles.” In modern societies, however, as 
well as in less modern societies emulative of modern societies, 
allocation may be significantly modified through use of the appa- 
ratus of state by those currently in possession of it. This happens 
almost automatically when the underlying population has ac- 
quiesced in a progressive tax system as it tends to do in the wake 
of war and crisis. For the propensity of a government to spend 
revenue yielded by its set of taxes tends to approximate unity; it 
may even exceed unity when the generation of wants deemed 
satisfiable by the state progresses more rapidly than its inflow of 
revenue.” Since my chief concern is with the impact of allocation 


71. On the role of cumulative causation which resembles a stochastic drift see 
K. W. Kapp, “Social Economics and Social Welfare,” reprinted from T. K. N. 
Unnithan et al. (eds.), Towards a Sociology of Culture in India (Delhi, 1965), 
pp. 6-12; also Paul Streeten (ed.), Value in Social Theory (London, 1958). 

72. See, for example, Levy, Modernization and the Structure of Societies, II, pp. 
667-673; Dahl and Lindblom, Politics, Economics and Welfare, Part 5. 

73. While the market determines the return per unit of resources, it does not 
tend to aggravate the degree of inequality in the ownership of resources. “Any 
given degree of inequality is a much more serious one in an economy which is 
governed by status or tradition than in a market economy where there is much 
chance for shifts in the ownership of resources” (see Milton Friedman, Price 
Theory: A Provisional Text [Chicago, 1962], p. 11). 

74. See, for example, E. S. Phelps (ed.), Private Wants and Public Needs 
(New York, 1962). On the behavior of public expenditures, see A. T. Peacock and 
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upon economic and political development, the interrelation of 
economic and political allocation is of significance only insofar as 
it affects the amount and the efficiency of use of inputs directed 
into political and economic development and as it increases or 
decreases the supply of human effort and thereby affects the size 
of the gross national product. Some decrease in economic in- 
equality seems to accompany economic progress, however.” 
While the ownership and the allocation of inputs dominate the 
allocation of pretax income, the income side of the distributive 
coin may be neglected even though the manner in which income 
is distributed does affect both the overall rate of “saving” and the 
supply of effort. We may then view input allocation from two 
vantage points. If our society is comparatively static, we may 
simply ask if the distribution of inputs among uses meets the 
requirements of optimality at the relevant margins.” This aspect 
of distribution is not so important, however. Total output is 
lower, as a rule, than it might be. Yet, even if it were 10-20 
percent lower, this amount would represent the maximum gain 
obtainable through optimization of allocation, and much of this 
would probably be consumed or taken out in the form of leisure 
and hence not be available for economic and political develop- 
ment.” The form of allocation of predominant importance for 


Jack Wiseman, The Growth of Public Expenditures in United Kingdom (Prince- 
ton, 1961). See also R. A. Musgrave, The Theory of Public Finance (New York, 
1959), chap. 3, and E. Halévy, The Era of Tyrannies (Garden City, N.Y., 1965), 
pp. 265-285. Halévy’s essay dealing with war and étatisme was written in 1936. 

75. See, for example, Simon Kuznets, “Distribution of Income by Size,” No. 8 in 
his series, “Quantitative Aspects of the Economic Growth of Nations,” Economic 
Development and Cultural Change, X1 (1963), 68-69; Colin Clark, Conditions of 
Leone Progress (3rd ed.; London, 1957), chap. 12; also (2nd ed.; 1951), 
chap. 12. 

76. See, for example, I. M. D. Little, A Critique of Welfare Economics (2nd 
ed.; London, 1960), chaps. 8—9. Optimum conditions of production and exchange 
do not, of course, insure maximization of welfare (ibid., chaps. 6-7). Mishan 
suggests that it may not be too difficult, given commercial rivalry, to keep output 
fairly close to ideal output, and that an income tax reduces somewhat the income 
inequality associated therewith (“Survey of Welfare Economics,” pp. 209-211). 
Gordon Tullock finds that even this “majority voting process leads to a determi- 
nate outcome .. . reasonably satisfactory” (“The General Irrelevance of the 
priser ica a ned Theories,” Quarterly Journal of Economics, LXXXI [1967], 
256-270). 

77. See Harvey Leibenstein, “Allocative Efficiency vs. “X-Efficiency,’” pp. 
392-415. It is very important, of course, that the price system remain flexible and 

ree of restraints, especially in a dynamic economy. Otherwise inputs will not be 
continually redistributed in sufficient measure to preserve an optimum set of 
relationships as conditions of supply and demand change. 
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economic and political development is the division of inputs 
between activities supplying current consumption and activities 
designed to augment future productive capacity. This was dis- 
cussed in Section I, where the growth of output and hence of 
opportunity for development was said to rest upon the rate of 
growth of generalized capital per capita. It is upon the magni- 
tude of this rate and upon the efficiency with which this capital is 
used that the rate of economic and political development de- 
pends. It implies in particular that the efficiency with which 
human skills are used, together with the degree to which these 
skills are developed, may be of predominating importance. 

Co-ordination and allocation take place within two subsets of 
the inclusive set, or economy, which has been described as “is- 
lands of conscious power” in an “ocean of unconscious co-ordina- 
tion.” This description, of course, fits a command economy (that 
of the Soviet Union) much less closely than an essentially free- 
enterprise economy (the American) or a mixed economy (the 
British ). An island of “conscious power” denotes a business firm, 
co-ordination and allocation within which are ultimately deter- 
mined by the individual or collective entrepreneur controlling 
this firm; he acts in light of his profit-oriented plans of produc- 
tion, of available or expected prices, and of accessible production 
functions, all of which condition his profit potential. Within the 
firm, therefore, be it integrated or not, the price mechanism is 
superseded by the entrepreneur-co-ordinator and his allocating 
instruments. Outside the bounds of firms and in the “ocean of 
unconscious co-ordination,” however, allocation and co-operation 
are governed by the price system; “price movements direct pro- 
duction, which is co-ordinated through a series of exchange trans- 
actions on the market.” A society may thus choose between these 
two modes of allocation and co-ordination, subject perhaps to 
constraints imposed by the state. Why is one mode rather than 
the other chosen in particular instances? 

The answer to this question lies in the net advantage of one 

78. D. H. Robertson, Control of Industry (London, 1946), p. 85. 

79. On the command economy see Wiles, Political Economy of Communism, 


chaps. 4-6; also A. Balinky et al., Planning and the Market in the U.S.S.R. (New 
Brunswick, N.J., 1967). 
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mode as compared to the other. Each mode entails costs; each 
yields certain gross advantages. It costs a firm to make use of the 
price mechanism—to acquire market information, to negotiate 
many small transactions,” to enter into contracts of suitable 
length, etc. At the same time, it costs a firm in various ways to 
perform allocative and co-ordinating functions within the firm. 
These costs vary with the size of the firm as well as with other 
technological and economic circumstances and may change as 
these various determinants change just as may costs associated 
with a firm’s making use of the market and the price mechanism. 
In general, therefore, it will pay an entrepreneur to substitute 
intrafirm co-ordination for extrafirm co-ordination, up to the 
point where the “costs of organising an extra transaction within 
the firm become equal to the costs of carrying out the same 
transaction by means of an exchange on the open market or the 
costs of organising in another firm.” There is not, therefore, a 
fixed line demarcating the area of intrafirm from that of extrafirm 
allocation and co-ordination. The actual boundary may shift in 
either direction, though only within limits, for reasons indicated 
below.” This boundary probably shifts toward the firm as it in- 
creases in size and augments its capability for intrafirm allocation 
and co-ordination. 

The price or market system can play several types of roles in a 
society, each of which is conducive to economic growth. Through 
decentralization of decision-making it mobilizes incentives pre- 
sent in society. It assembles and transmits accurately information 
regarding the alternative use values of all resources or inputs and 
thereby facilitates allocation and co-ordination in a specialized 
world. It supplies each producer with the buying and selling 

80. Consumers too may be disadvantaged by small transactions when these 
understate the magnitude of actual and potential demand. “It is an inherent 
characteristic of a consumer-sovereign, market economy that big changes occur as 
an accretion of moderate-sized steps, each of them the consequence of ‘small’ 
purchase decisions, small in their individual size, time perspective, and in relation 
to their total, combined, ultimate effect.” The results may “conflict with the very 
values the market economy is supposed to serve” (see A. E. Kahn, “The Tyranny 
of Small Decisions: Market Failures, Imperfections and the Limits of Economics,” 
Kyklos, X1X [1966], 23-45, esp. 44-45). 

81. The discussion in this and the preceding paragraph is based upon R. H. 


Coase, “The Nature of the Firm,” Economica, IV (1937), 386-405; citations are 
from this source unless otherwise indicated. 


Allocation and Development, Economic and Political 617 


prices he needs to carry out his production plans, thereby avoid- 
ing the collection and processing of data required in a centralized 
economy. It provides resource-suppliers with comparable infor- 
mation. It makes it possible for workers and others to remain 
mobile, to move from employments that pay less well to those 
that pay better, and thereby to reduce inequality; these opportu- 
nities are much less prevalent in a command economy.” 

The price system, in short, enables a society to meet each of the 
five interrelated types of economic problems facing it. (1) It 
rates competing ends in comparable monetary terms and thus 
permits their efficient choice and reconciliation. (2) It facilitates 
the allocation and co-ordination of available productive forces 
among industries and firms by putting scarcity-reflecting prices 
on inputs and outputs and thereby avoiding waste in the use of 
scarce inputs.” (3) It helps to distribute the product by putting 
efficient prices on the inputs supplied by factor-owners. (4) It 
facilitates the maintenance and accumulation of capital by put- 
ting an economic price on that which is used today for the benefit 
of tomorrow. (5) It rations particular products and thus adjusts 
consumption to production.” It also generates supplies by espe- 


82. T. C. Koopmans, Three Essays on the State of Economic Science (New 
York, 1957), pp. 22-23; F. A. Hayek, Individualism and the Economic Order 
(London, 1949), pp. 86-91; J. E. Meade, Planning and the Price Mechanism 
(New York. 1949). 

83. See N. J. Smelser and S. M. Lipset (eds.), Social Structure and Mobility in 
Reon Onic Development (Chicago, 1966). 

84. Economically incorrect prices have occasioned much loss in the Soviet 
economy. M. S. Prybla writes: “In spite of impressive quantitative performance 
over the years, the Soviet economy continues to sufter inefficiency in all but a few 
priority sectors.” Poor-quality goods and poor planning and management are 
responsible. Moreover, pricing itself rums in average instead of in marginal terms 
(“The Soviet Economy: From Libermanism to Liberalism,” Bulletin of the 
Institute for the Study of the USSR, XIII [1966], 19, 26). Given the present 
planning machinery, the Soviets will need (according to a Soviet estimate) 
“something like one million computers working day and night at the rate of 30,000 
operations per second” (ibid., p. 21, also p. 22 where the world stock of computers 
is put at 30,000). Wiles points out that Lenin, following Marx, had no clear notion 
of resource scarcity and allocation and hence of the role of the market. Whence 
they were predisposed to a command economy (see “Prerequisites for a Soviet- 
Type Economy,” pp. 10-15). 

85. See F. H. Knight, The Economic Organization (New York, 1951), pp. 
7-22, and Freedom and Reform (New York, 1947), pp. 335,369. As J. M. 
Buchanan points out, however, it is misleading to reify a “society” or an 
“economic system” and represent it as seeking * ‘social welfare” when what is at 
issue is individuals and their behavior (“What Should Economists Do?” Southern 
Economic Journal, XXX [1964], 214-216). 
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cially rewarding the providers of that which is scarce, whether 
particular inputs or enterprise. 

The advantages of the price system or free market are of two 
sorts. First, by making spontaneous instead of imposed order 
possible, it permits individuals and groups to work toward diver- 
gent goals, each making use of his own knowledge, without 
generating conflict or disorder. Second, the price or market 
system works automatically, at little cost even to those using it, 
making new information continuously available and thus provid- 
ing a flow of feedbacks. “It requires no big administrative appara- 
tus, no central decision-making, and very little policing other 
than the provision of a legal system for the enforcement of con- 
tracts.”*’ Wiles, contrasting the market system with the alternative 
systems found in command economies, indicates that while “a 
market does not require much less knowledge in its participants 
than a central planning system,” it has several advantages. It 
requires no apparatus “to give orders,” the profit motive serving 
and enforcing this purpose, whereas a central planning system 
requires an “immense apparatus” to communicate and enforce 
orders, together with relatively scarce technical personnel at both 
the order-giving and the order-receiving ends.* Even in an essen- 
tially free-enterprise economy such as the United States in which 
information, though not free, is economically supplied,” a vast 
amount of paper work is required, much of it to satisfy innumer- 
able requests on the part of the governmental bureaucracy.” On 


86. See, for example, Michael Polanyi, The Logic of Liberty (London, 1951), 
chap. 10, and F. A. Hayek, The Constitution of Liberty (Chicago, 1960), pp. 
159-161. 

ae Harry G. Johnson, Money, Trade and Economic Growth (Cambridge, 
Mass., 1962), pp. 156-157. 

88. Political Economy of Communism, pp. 138-139. To this heavy and ineffi- 
cient use of technical personnel in communications Wiles traces the excessive use 
of engineers in the Soviet Union. The objectives of a planned economy “can be 
achieved in an efficient and free society only if an extensive use is made of the 
mechanisms of competition, free enterprise, and the free market determination of 
prices and output” (Meade, Planning and the Price Mechanism, pp. v-vi). 

89. See, for example, George Stigler, “The Economics of Information,” Journal 
of Political Economy, LXIX (1961), 213-225. 

go. In a single year one farm-products company filed 37,683 reports to federal 
agencies. About 12 billion pieces of paper are annually added to federal files; 
paper-handling occupies much of the time of three government workers out of ten 
(see J. F. Ter Horst, “Paper Proliferation,’ Durham Morning Herald, May 1, 
1966, p. 4; also Time, April 24, 1964, p. 94). 
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the whole, the market system is relatively less well adapted to the 
needs of fragmented underdeveloped economies than to those of 
developed countries.” This weakness does not, however, consti- 
tute an argument for an alternative system; for the inferiority of 
underdeveloped to developed economies is even more pro- 
nounced in respect of alternatives to a price or free-market sys- 
tem. Improvement is most readily found in provision of informa- 
tion, knowledge, and market education to residents of underde- 
veloped lands so that they can make more effective use of the 
price system and thereby improve its functioning. 

In theory, the price system could function as well in a socialist 
or collectivized economy as in a free-enterprise economy. This 
conclusion was an outcome of considerable discussion of pricing 
in the “socialist state,” stimulated in part by Pareto’s work. A. P. 
Lerner has described with care a set of marginal and related rules 
for the guidance of the state and the economy’s managers. Com- 
pliance with these rules would result in the maximization of 
economic welfare, as defined, just as would result under ideally 
perfect competition.” At issue, however, is whether, under the 
institutional matrix Lerner implies, the price system would work 
homeostatically. Would managers and consumers be sensitive to 
feedbacks as the rules require? Would there exist enforceable 
sanctions to secure compliance? Or would managers behave as 
Thomas Hobbes feared men would behave under “Covenants, 

g1. See, for example, Johnson, Money, Trade and Economic Growth, p. 157; 
K. B. Griffin, “Reflections on Latin American Development,’ Oxford Economic 
Papers, XVIII (1966), 1-2, 11-12, 17-18; T. Balogh, “Economic Policy and the 
Price System,” United Nations (ECLA), Economic Bulletin for Latin America, 
VII (1961), 41-54; and Lewis, Development Planning, pp. 28-31, 58-65. 

92. See, for example, B. E. Lippincott (ed.), On the Economic Theory of 
Socialism (Minneapolis, 1938). This consists mainly of papers by Oskar Lange 
and F. M. Taylor. See also Oskar Lange, The Working Principles of the Soviet 
Economy, Russian Economic Institute, Pamphlet No. 1 (New York, 1944); F. A. 
Hayek (ed.), Collectivist Economic Planning (London, 1935); and Bela A. 
Belassa, “Success Criteria for Economic Systems,” Yale Economic Essays, I 
(1961), 32-7. V. Pareto’s analysis, in his Manual d’economia politica (Milan, 


1906), foreshadowed some of the later discussion. See also Abram Bergson, 
“Market Socialism Revisited,” Journal of Political Economy, LXXV_ (1967), 
655-673. 

93. The Economics of Control (New York, 1944). See also Koopmans, Three 
Essays on the State of Economic Science, pp. 41-66. While Lerner also treats 
improvement in the division of income, his formal analysis does not stand up as 
well as that dealing with input allocation. See, for example, Friedman, Positive 
Economics, pp. 307-316. 
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without the Sword” which “are but words, and of no strength to 
secure a man at all.’** Wiles believes that enforcement of Lerner- 
esque socialism would “undoubtedly mean a degree” of “central- 
ized market” economy under which “all decisions as to intermedi- 
ate resource allocations are centralized in a planning office” 
whereas other decisions are left to the market to which the 
planners respond.” Friedman points out that arrangements such 
as those proposed by Lerner must 


be judged in part by (1) the practical administrative problems 
entailed in so operating them as to approximate the economic 
optimum, and (2) as a corollary, the extent to which they lend 
themselves to abuse, i.e., the ease with which they can be used 
for objectives other than the general welfare. Economic institu- 
tions do not operate in a vacuum. They form part, and an 
extremely important part, of the social structure within which 
individuals live. They must also be judged by (3) their non-eco- 
nomic implications, of which the political implications—the im- 
plications for individual liberty—are probably of the most inter- 
est and the ethical implications the most fundamental.” 


Unfortunately not enough empirical work has been done on 
issues raised in this or the next section to permit answers in which 
we may always place unqualified confidence. Reiterated condem- 
nation of governmental economic intervention produces only su- 
perficiality. Much of the discussion of the formulation and admin- 
istration of economic policies remains as if we were still in the 
seventeenth century.” Yet, as Stigler shows, the measurement of 


94. Leviathan (1651), Everyman’s Library (London, 1943), chap. 17, p. 87. 
See Dahl and Lindblom, Politics, Economics and Welfare, pp. 210-218. 

95. Wiles, Political Economy of Communism, pp. 68, 78. Wiles describes (p. 
80) Lange’s model (see Lippincott [ed.], Economic Theory of Socialism) as 
approximating that of a “centralized market” economy. 

96. Positive Economics, pp. 317-318. Loevinger reasons in a manner parallel to 
Friedman’s when he observes that “the regulatory function will be effective only 
as it recognizes and accomodates the realities of social and individual human 
conduct... . . The only [regulatory] system which has any chance of success is one 
that takes men as they are and is capable of functioning with normal, imperfect 
and somewhat selfish human beings” (“Regulation and Competition as Alterna- 
tives,” p. 137). As C. A. Reich points out, the increasing importance of govern- 
mental largesse poses economic as well as ethical questions, among them some 
SS (“The New Property,” Yale Law Journal, LXXIII [1964], 
733-787 ). 

97. See George Stigler, “The Economist and the State,” American Economic 
Review, LX (1965), 1-18, and “Private Enterprise and Public Intelligence,” in 
American Bankers Association, Proceedings on Business-Government Relations 
(New York, 1966), pp. 36-46. 
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economic relationships has greatly improved, and economists will 
soon be testing economic policy-legislation and related legal mat- 
ter to determine whether particular laws should be retained or 
discarded. Our current capacity to anticipate the effects of legis- 
lation, already considerable, should therefore be appreciably 
augmented.” 


VI. Allocative Systems Compared 


In the preceding section some comparisons were made of mar- 
ket and non-market or partial-market systems.” Detailed compar- 
ison is possible only in the light of selected criteria such as 
income distribution, consumer satisfaction, efficiency in resource 
allocation, dynamic efficiency, rate of growth of national income, 
etc. One mode of organization is likely to be rated unambiguously 
superior to another only when no more than one or two criteria 
are employed; when this number is increased, one mode is likely 
to rate high in terms of one or more indicators (e.g., rate of 
growth) but low in terms of others (e.g., consumer satisfaction ). 
Since our concern is development we may emphasize indicators 
positively correlated with development, but we must remain sen- 
sible of the costs of this development, especially if they prove to be 
high. 

Before contrasting market and non-market systems as such, 
two questions need to be posed with respect to underdeveloped 
countries. (1) Which system incorporates the set of incentives, 
disincentives, and feedbacks best suited to impel decision-makers 
and the relatively passive underlying population to achieve eco- 
nomic and political development? This question is dealt with 
below. It is not answered in entirety, since detailed study has not 
been made of all the various settings or structures in which 
decision-makers and the labor force may carry on. On a priori 
grounds, however, the free market seems the preferable structure, 
given occasional corrective intervention.” 


98. Spengler “The Economist and the State,” pp. 16-17. 

99. On the shortcomings and advantages of price-system and centrally con- 
trolled allocation, respectively, see Dahl and Lindblom, Politics, Economics and 
Welfare, chaps. 9, 14-16. 

100. See, for example, Meade, Planning and the Price Mechanism. 
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(2) Which system tends to select and elevate active decision- 
makers interested in performance rather than in tranquility? On 
this score the free-market system is superior to any other. The 
bureaucrat, as Johnson points out, has a “natural propensity to 
regulate,” be he mandarin, district officer, or what. “A good civil 
service, or a bad one, is rarely prepared to decide that non-inter- 
vention is the best policy; and to the bureaucratic mind the 
functioning of the price system as a regulator appears mere disor- 
der and chaos.” The bureaucrat tends to be hostile to entrepre- 
neurship; after all “the entrepreneur is an agent of change and as 
such disturbs the orderliness of the economy and makes it more 
difficult to regulate.” To this statement there are exceptions, of 
course, in that “civil services have, at times, played important 
entrepreneurial roles themselves, though usually under the pres- 
sure of political events.” As a rule, literate and “responsible” civil 
servants are antipathetic to the semiliterate, socially unaccept- 
able types who manifest a knack for trading and perhaps a 
capacity for helping to get development underway. Even when 
intervention for the sake of development is indicated in an under- 
developed country, few honest civil servants are likely to prove 
capable of such intervention.” When civil servants are dishonest, 
bribes may prove instruments of progress should they displace 
man-made barriers to economic development or correct alloca- 
tional externalities.*” 


101. My discussion under (2) draws on Johnson, Money, Trade and Economic 
Growth, pp. 154-155. See also Anthony Downs, Bureaucratic Structure and 
Decision-Making, RAND Corporation Memorandum RM-—4646—PR (Santa Mon- 
ica, 1966); Dahl and Lindblom, Politics, Economics and Welfare, pp. 220-226, 
243-261; Gordon Tullock, The Politics of Bureaucracy (Washington, 1965). 
W. A. Lewis stresses the crucial importance of a good civil service in underdevel- 
oped countries seeking economic growth, together with the usual shortage of such 
civil servants (Development Planning, pp. 100, 156, 272-273). 

102. Bribes do not, of course, always function effectively. See M. I. Kamien, 
N. L. Schwartz, and F. T. Doebear, “Asymmetry between Bribes and Charges,” 
Water Resources Research, Il (1966), 147-157; also Buchanan and Tullock, 
Calculus of Consent, pp. 186-187, 197-199. Theodore Morgan finds that “corrup- 
tion can, in extreme cases, be not only desirable but essential to keep the economy 
going” (“The Theory of Order in Centrally-Directed Economic Systems,” Quart- 
erly Journal of Economics, LXXVIII [1964], 414-415). On the extent of bribery 
see Hirschman, Journeys Toward Progress (see index), and Braibanti and Asso- 
ciates, Asian Bureaucratic Systems (see index). On causes of corruption, together 
with its correction, see Ralph Braibanti, “Reflections of Bureaucratic Corruption,” 
Public Administration (London), XL (1962), 357-372, and Nathaniel Leff, 
“Economic Development Through Bureaucratic Corruption,’ American Behavioral 

Scientist, VIII (1964), 8-14. 
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It is notable in passing that bureaucratic organization may 
accentuate traits likely to be present in those who elect to become 
civil servants." Where one works may condition one’s solutions 
to political as well as to other problems.” Even within the pri- 
vate sector bureaucratic organization can sometimes virtually 
petrify executives and orient them to routinized community and 
public service.” 

Within both the private sector and the public sector in ad- 
vanced societies a number of forces are operating to weaken the 
grip of pyramidal bureaucratic organization. Among these, at 
least in the private sector, are rapid and unexpected change, 
complexity of operations which increases with a firm’s size, in- 
creasing complexity of modern technology and the concomitant 
need for highly specialized competence, and changes in the phi- 
losophy of management resulting in greater emphasis upon per- 
sonal development.'” In the public sector satisfaction with “wis- 
dom” and “folk knowledge” (so characteristic of departments of 
foreign affairs) is giving way to recognition of the central role 
played in modern social systems by science and information, 
especially social science and information and the policy-shaping 
images which they generate.” In both the public sector and the 


103. In the United States the greatest appeal of civil service is “to the insecure, 
the less well educated, the less ambitious, the less adventursome”; the least is “to 
those the civil service needs most: well-trained people with good minds who are 
willing to try new ideas that could change the fate of men.” Unfortunately, high 
ligall teachers are the most faithful exponents of civil service. See John Lear, “To 
Restore Adventure to American Democracy,” Saturday Review of Literature, 
September 7, 1963, pp. 39-42, at p. 41. This is based upon F. P. Kilpatrick, M. C. 
Cummings, and M. K. Jennings, The Image of the Federal Service (Washington, 
1964). See also Gordon Tullock, The Politics of Bureaucracy (Washington, 1965 ); 
J. H. Crider, The Bureaucrat (New York, 1944); and Harry Cohen, The Demonics 
of Bureaucracy (Ames, Iowa, 1967). 

104. S. M. Lipset and M. A. Schwartz, “The Politics of Professionals,’ in 
H. Vollmer and D. L. Mills (eds.), Professionalization (New York, 1966), p. 304; 
Dahl and Lindblom, Politics, Economics and Welfare, pp. 218-226. 

105. See E. E. Jennings, The Executive: Autocrat, Bureaucrat, Democrat (New 
York, 1962). See also discussion of entrepreneurship and management in United 
Nations (ECAFE), Economic Bulletin for Asia and the Far East, IX (1958), 
30-33. 

106. W. G. Bennis, “The Coming Death of Bureaucracy,” Think, November— 
December, 1966, pp. 30-35. Although underdeveloped countries usually are short 
of large-scale entrepreneurship, the local civil service cannot make up that lack, 
which is best solved through use of foreign entrepreneurship (Lewis, Development 
Planning, pp. 156, 271-272). 

107. See K. E. Boulding’s critical review of D. K. Price’s The Scientific Estate 
(Cambridge, Mass., 1965), in Scientific American, CCXIV (1966), 131-134; also 
K. E. Boulding, The Impact of the Social Sciences (New Brunswick, N.J., 1966). 
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private sector a growing interest in long-range forecasting and 
planning is proving inimical to stereotyped bureaucratic organi- 
zation. Meanwhile, the so-called contract state is accentuating 
the flow of information between the public and the private sector 
and affecting the views of decision-makers. In general, built-in 
change is continually countervailing bureaucratic efforts to con- 
tain it. 

Returning now to our comparison of systems of organization 
and their impacts upon consumption and through it upon devel- 
opment. Whatever favors consumption beyond the point where 
increments in consumption beget offsetting increments in output 
tends to check production and growth. Emphasis upon consumer 
satisfaction has this effect and so does undue reduction in the 
inequality with which income is distributed. Consumer freedom 
and sovereignty therefore tend to slow down economic develop- 
ment as well as (in the opinion of some economists) to make for 
less satisfaction than arrangements imposing some constraint on 
what consumers do." Holzman argues, therefore, that the con- 
cept of consumer sovereignty needs to be revised, not in keeping 
with highly authoritarian dictates, but in such wise as to narrow 
“the gap between planner and consumer sovereignty concerning 
the appropriate rate of investment.” Such narrowing does not 
violate consumer sovereignty “by as much as is generally as- 
sumed” since it increases welfare in the near future and since, 
had consumers hindsight, they would invest more than they actu- 
ally do."° The market is not, after all, adapted to anticipating the 
future in such wise as to determine what constitutes optimal 
investment.” In reality, therefore, actual investment may be ex- 


108. See, for example, Balassa, “Success Criteria for Economic Systems,” pp. 
22-26, 

109. F. D. Holzman, “Consumer Sovereignty and the Rate of Economic Devel- 
opment,” reprinted from Economia Internazionale, XI (1958), 5. 

110. Ibid., pp. 16-17. See also Dahl and Lindblom, Politics, Economics and 
Welfare, pp. 375, 377, 385- 393; 413-434; H. A. Simon, “The Planning ae 
in Public Economy: A Reply,” Quarterly Journal of Economics, LV (1941), 
325-330; and J. G. March and H. A. Simon, Organizations (New York, 1958). 

111. As K. J. Arrow remarks, “there is an inadequate number of future markets 
to achieve the allocation of resources over time that is required by the theory of 
resource allocation” (see “Tinbergen on Economic Policy,” Journal of American 
Statistical Association, LIII [1958], 95). 
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cessive or too little; it may be correctly or incorrectly allocated; 
it may or may not yield visible results that induce a people to put 
up with the austerities involved.” 

The market system may not necessarily give rise to either static 
or dynamic efficiency and thus maximize the gross output out of 
which gross savings flow. Given external effects,“ increasing re- 
turns to scale, product indivisibility, and other traits of “public- 
ness, the market will not give rise to an optimum solution even if 
information is complete. There exists a category of public and 
quasi-public goods to whose production and distribution the mar- 
ket is imperfectly adapted. Then, if deviations from the optimum 
emerge, private and social costs diverge, and essentially collec- 
tive or public goods are forthcoming in deficient quantity, econo- 
ists believe, even as did Adam Smith, the state must intervene 
with taxes and subsidies to equalize costs and correct the devia- 
tions or with alternative arrangements. Economists may differ, 
however, regarding the mode of action, or the degree to which it 
is pursued. They may believe that externalities are not very 
important, or that they are capable of being negotiated, or that 
the costs of correction often approximate or exceed the gains.” 


112. See Gerald M. Meier (ed.), Leading Issues in Development Economics 
(New York, 1964), pp. 416-418, 431-439. “Economic growth is not merely a 
matter of investment as such,” writes J. R. Hicks, “but of investment in ways that 
are sufficiently productive” (Essays in World Economics |Oxford, 1959], p. 177). 
See also Lewis, Development Planning, pp. 265-273. Subjection of planning to 
input-output analysis and linear programming makes for balance and avoidance of 
oe within the framework of a national plan (ibid., chap. 3, also pp. 
36-38 ). 

113. Wolfgang Stolper, “Politics and Economics in Economic Development,” 
reprinted from Rivista di Politica Economica, Vol. LIII (1963); Wiles, “Prerequi- 
sites for a Soviet-Type Economy,” pp. 8-9, 1 

114. B. P. Herber, “The Social Balance Cone Overy in Perspective,” Quarterly 
Review of Economics and Business, VII (1967), 29-36; Breton, “The Demand for 
Public Goods.” The role of external economies in underdeveloped countries tends 
to be exaggerated. What these economies are expected to do in a closed economy 
is done by international trade and the integration of underdeveloped economies 
(which are always open economies) into the world economy (W. F. Stolper, 
“External Economies from a Planning Standpoint,” Zeitschrift fiir die Gesamte 
Staatswissenschaft, CXIX [1963], 195-217, esp. 197-199). W. A. Lewis puts more 
stress upon external economies in underdeveloped countries (Development Plan- 
ning, pp. 31-36, 258). 

115. See Stanislaw Wellisz, “On External Diseconomies and the Government- 
Assisted Invisible Hand,” Economica, XXXI (1964), 345-362, and reply by O. A. 
Davis and A. B. Whinston, “On Externalities, Information and the Government- 
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That a planned system may be more dynamically efficient than a 
market system is sometimes asserted on the ground that the 
former can both foster a higher rate of capital formation and 
co-ordinate investment and research decisions ex ante. In reality, 
of course, the final outcome may be more favorable now under 
the one, and now under the other system.”” That a planned 
system will almost automatically produce more capital than will a 
free-market system is admissible,’ since the state may intervene 
to elevate the rate of capital formation as well as seek to allocate 
it more appropriately among competing investment projects. Yet 
should uneconomic pricing or other adverse effects be permitted, 
these effects may offset the efforts of the state to step up the 
effective rate of investment.” 

Certain weaknesses inhere in centrally directed systems, be 
they public or private. Mention may be made of recurring “dis- 
crepancies between targets and results at the plant level and 
uncoordinated decisions taken by officials at various echelons in 
the hierarchy”;"” of the “administrative limitations of a system of 
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Assisted Invisible Hand,” Economica, XXXIII (1966), 303-318; Alan Williams, 
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8-13; William Baumol, Welfare Economics and the Theory of the State (Cam- 
bridge, Mass., 1952), chap. 14; R. H. Coase, “The Problem of Social Cost,” 
Journal of Law and Economics, II (1960), 1-44; and Johnson, Money, Trade and 
Economic Growth, p. 158. But see K. W. Kapp, The Social Costs of Private 
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Anthony Downs, “The Public Interest: Its Meaning in a Democracy,” Socia 
Research, XX1X (1962), 34-36. A rule of thumb might be, Lewis suggests, that 
50 or more per cent of the per capita “increase in (gross) output must go into 
private consumption,” and the balance to savings (Development Planning, pp. 
160-164). 

118. Balassa, “Success Criteria for Economic Systems,” pp. 17—20. See also Vera 
Lutz, French Economic Planning, American Enterprise Institute (Washington, 
1965). She was unable to determine if the French system of planning investment 
had actually increased France’s rate of growth (ibid., p. 95). On uneconomic 
pricing in planned economies, see Wiles, Political Economy of Communism, chap. 
6, esp. pp. 108-109, 116-119, 121-125, 128, also pp. 135, 137, 143-146, and 
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Fallenbuchl, “Investment Policy for Economic Development: Some Lessons of the 
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central direction”; and of a tendency for restraints to prolifer- 
ate, at least at times. There is present also, Morgan believes, an 
incapacity to avoid faults and cumulative errors associated with 
size: 


First, such organizations drift toward fewer but bigger general 
errors than does the decentralized system. Second, central direc- 
tion tends toward delay, excessive optimism, and extensions of 
controls. As to incentives: the centrally-directed system offers the 
contrast of compulsive and completely adequate incentives to 
the executive and his group, offset by modest incentives or the 
treadmill for the many. The desire of the central director for 
public approval means that he will systematically tend to choose 
conspicuous actions in accord with the community’s conven- 
tional wisdom—and that usually deviates more or less from what 
is actually best. Notably, central authorities often rely on what 
are considered the highest motives; but the work of the world 
gets done best when reliance is on the strongest motives. Fourth 
and finally, the divergence between the highest and the strongest 
motives, and between public and private interests, leads to hy- 
pocrisy. Hypocrisy is plainly a social loss, but the latter resorts 
can on occasion be socially useful, offering the only way that 
wooden-headed or unlucky policies can be made reasonably 
consistent with economic survival or progress.’” 


There is finally weakness in the error-correcting capacity of feed- 
back mechanisms present in large-scale centrally directed sys- 
tems, above all those established on a country-wide basis. Not 
only are the indicators fewer and weaker than in a free-market 
system; bureaucratic officials are also interested in covering up 
failures or difficulties,“ instead of being motivated to recognize 
them, as do private entrepreneurs or their agents, and taking 
corrective action. 
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Economic Papers, XVIII (1966), 81-87, at 86. 

122. “Theory of Order,” Pp. 419. See also Holland Hunter, “Optimum Tautness 
in Developmental Planning,” Economic Development and Cultural Change, 1X 
(1961), 561-572. 

123. The role of criticism, especially that flowing from a critical opposition, may 
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VII. Optimizing the Role of the State 
in Economic Development 


In this section we touch upon the role that the state, the 
people’s political instrument, may optimally play in the foment- 
ing of economic development and (hence) such political devel- 
opment as is complementary to economic development. The devel- 
opmental role of the state is limited in two respects: (1) by 
characteristics of the penalty-reward system operative in the 
public sector; and (2) by the fact that the apparatus of state in 
underdeveloped countries operates under limitations imposed by 
dearth of critical inputs. These limits, together with their implica- 
tions, may be examined in order. 

1. The system of incentives and disincentives operative in the 
public sector, together with the generation, flow, and use of 
information in that sector, is less conducive to creative entrepre- 
neurship, factor mobility, and economy in resource use, than its 
correspondents in the private sector. In the bureaucracy, espe- 
cially in its upper reaches, “the superior-subordinate relationship 
is most characteristic’; one gets promoted by finding out what 
one’s immediate superiors want done and doing it. The criterion 
of remuneration then is not always productivity of predetermined 
objects preferred by society but compliance with the desires of 
immediate superiors. The harm resulting would be less if orders 
stipulating objectives flowed speedily downward from the apex 
of a bureaucratic pyramid to those in its lower reaches where the 
prescribed actions were carried out. This seldom happens. More- 
over, the process is inferior to one involving optimum decentrali- 
zation of the making and execution of decisions.” 

When both decision-formation and decision-execution are de- 
centralized among departments, the probability increases that 
the bureaucrats controlling a given department will endeavor to 


124. Tullock, The Politics of Bureaucracy, pp. 11-14. 

125. Ibid., pp. 141, 157, 168, 221, 224. See also pp. 161-164 for Tullock’s 
comparison of the army’s comparative inefficiency in supplying its vehicles with 
spare parts when needed with the market system’s comparative efficiency in 
supplying owners of private vehicles. 
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augment its size and undertakings. This tendency is somewhat 
held in check, however, by the hidden hand present in the gov- 
ernment sector. Interagency and related bargaining representing 
a multiplicity of interests gives rise to decisions “closer to satisfy- 
ing the welfare equation than they would if no such mechanism 
existed.”*** Even so, policy may be influenced by the desire of 
upper-level officials to win or retain position, unless they are 
unusually committed to the “public interest.”’’ It is essential, 
therefore, to “design social mechanisms that utilize men’s actual 
motives to produce social conditions as close as possible to our 
ideal of ‘the good society.’ ””* 

2. Economic development entails four types of action: (a) 
transformation of inputs into growth-oriented output; (b) diver- 
sion of resources from current to future-oriented use; (c) eco- 
nomical use of all of a nation’s resources; (d) specification of 
output required in economic development. The role of the state is 
likely to be much smaller in accomplishing a and c than b and d. 

a) The state is poorly qualified to transform inputs into some 
types of output. Its bureaucratic personnel usually lack compe- 
tence, indicators of performance, a relatively simple communica- 
tion system, and freedom to modify the character of the product 
when such modification will better or cheapen it. The bureaucrat 
is much more bound by the blueprint which can be a progress-re- 
tarding constraint when the product defined is a new one.” It is 
in keeping with the principle of specialization, therefore, that 
responsibility for transformation of inputs be vested largely in the 
private sector. Some services, of course, can be best supplied by 
agencies of the state. When the state becomes involved in the 
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Contractual Incentives for Cost Reduction,” Quarterly Journal of Economics, 
LXXVIII (1964), 257-280. See also Lewis, ‘Development Planning, pp. 265-274. 
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supply of particular goods and services, however, it may have to 
choose among alternative modes of organization, of which the 
public corporation is often the preferable form.” 

b) The state can divert resources from non-development to 
development-oriented use. It can do this through subsidies, tax 
concessions, and cheap credit to private enterprise, through ap- 
propriate taxation and diversion of the funds collected to enter- 
prise,’ and through stimulating savings by offers of higher inter- 
est rates to private savers. Of great importance also is reduction 
of military, paramilitary, police, showpiece-capital (e.g., airlines, 
steel mills), and public-luxury expenditures.” Of even greater 
importance is diminution of natality, now a major absorber of 
potential capital resources in most underdeveloped countries. 

c) While agencies of the state may not be highly adapted to 
utilizing given resources economically, they can contribute im- 
portantly to making known the range of resources and productive 
potentials available for economic exploitation. The real lack in 
underdeveloped countries, Watson and Dirlam conclude, is not 
capital or foreign exchange or natural resources. It is lack of 
information,” lack of suitable projects ready for implementation, 
and lack of qualified personnel. There is little statistical and 
related information essential to planning.‘ This lack of informa- 
tion in turn results in the turning up of very few implementable 
projects, even when funds for such projects are available. “The 
lack of skilled human resources is generally more serious than any 
other resource lack, and is at the root of all the other main 
shortages characteristic of underdevelopment.” This shortage 
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may be accentuated by collectivized planning.“ Watson and 
Dirlam conclude, therefore, that the main initial undertakings in 
a country seeking to develop should be directed to gathering 
essential statistical information, to inventorying natural resources, 
to programming in as much detail as possible the range of possi- 
ble projects (inter alia, legal, fiscal, and administrative reforms), 
and, above all, to developing “a more enlightened and capable 
labor force at all levels, for both the government and the private 
sectors.”**° 


More can be achieved if the government creates conditions 
which will encourage maximum activity in the private sector— 
that is, if the greatest possible amount of talent and capital, 
which for one reason or another lie beyond the government's 
control, is mobilized. To obtain such increments, however, the 
government may have to be content to lose much control over 
the economy. It may even have to reconcile itself to a considera- 
ble measure of foreign domination of economic life.**’ 


It should be noted also that import substitution beyond a point 
may draw on relatively scarce domestic resources and thus check 
investment in export industry even when the latter is yielding a 
higher return than import substitution.“ Foreign protectionism 
serves, of course, to stimulate attempts at import substitution 
even when the domestic market is small. 

d) The state can play a principal role in determining the 
composition of output and orienting it to economic development. 
It will do this, not by engaging in the transformation of input into 
output, but by modifying the composition of aggregate demand. 
This entails interfering with consumer sovereignty and freedom 
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(Washington, 1966), pp. 57-59, 71-74. 
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of choice and diverting inputs to the production of output pre- 
requisite to economic development but not forthcoming within 
the private sector or the public sector as currently financed. Most 
of the output required answers to the description of infrastruc- 
ture and overhead capital inclusive of provision for education. 
The major problem aside from making adequate total provision is 
that of avoiding excessive or inadequate provision for particular 
components of that for which the state is responsible. It may also 
be necessary for the state to prevent underinvestment in regions 
with potential; this is most likely to occur in former colonies 
dominated by primate cities. 

A very important advantage flows from limiting the role of the 
state to the supply of so-called orthodox types of government 
service and the developmental role of the bureaucracy to the 
gathering of essential information and the discovery of lines of 
productive activity strongly contributive to economic develop- 
ment. This advantage consists in economy in the use of skilled 
personnel, the most strategic as well as the scarcest of the 
growth-favoring agents of production to be found in underdevel- 
oped countries. For then it is possible to devote a large fraction of 
a nation’s skilled personnel, together with personnel possessed of 
entrepreneurial skill, to the business of transforming input into 
output, much of it growth-oriented. It also becomes easier to 
overcome the politically destabilizing presence of large numbers 
of unemployed and underemployed in cities, attracted there by 
illusory prospects of a better life than is to be had in the rural 
areas. For the generation of employment depends more upon the 


availability of entrepreneurs than upon that of “capital.” 


VIII. The Universality of Exchange 


In the preceding sections attention has been focused upon 
allocation. Allocation implies scarcity of that which is allocated, 
and hence conflict respecting its use; where there is enough of 
something to satisfy all requirements at zero price, the need to 
allocate it does not arise. Allocation therefore presupposes the 


139. It depends also upon the avoidance of supra-equilibrium wage levels. See 
B. I. Cohen and N. H. Leff, “Employment and Industrialization: Comment,” 
Quarterly Journal of Economics, LXXXI (1967), 162-164. 
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presence of allocative mechanisms, which involve varying de- 
grees of exchange except when distribution is arbitrarily and 
dictatorially administered by an absolute ruler. Exchange does 
not, of course, increase the amount of that which is allocated, at 
least in the short run. But it does increase the amount of service 
or utility derivable by exchanging individuals from a given 
amount of scarce resources; it is thus a positive-sum game. Ex- 
change thus not only organizes the economic world but also, in so 
doing, allocates resources. One may therefore approach the study 
of allocation through the study of exchange. Indeed, if we do 
this, we deal with a process that operates within the public 
sector, within the private sector, and within the realm of relation- 
ships knitting the two sectors into an all inclusive resource-using 
totality. We then have in hand a universal mechanism—bargain- 
ing and exchange in the face of scarcity—use of which permits us 
to reduce what happens in the public and the private sector, 
respectively, to comparable if not quite identical terms. 

It seems to have been early recognized that free exchange is a 
positive-sum game, at least in the economic world. Exchange 
served to hold a community together so long as the terms of 
exchange were just, Aristotle believed.“ It remained for eight- 
eenth-century economists (especially Adam Smith) to note the 
important economic role of exchange and for Archbishop 
Whately to express a view that some economists continued to 
stress: “Man,” observed Whately, “might be defined, ‘An animal 
that makes Exchanges’”; but, being concerned only with “eco- 
nomics,” he went on to describe this science as “Catallactics, or 
the ‘Science of Exchanges.’ ”* The usefulness of this approach 
has recently been stressed by students of decision-making in 
market and non-market situations,’ as well as by those con- 
cerned with the resolution of conflict situations.” 


140. Nichomachean Ethics, 1132b, 11332. Compare Durkheim, Division of 
Labor in Society, Book II, chap. 2, also pp. 706-709; also Plato, Republic, 
462-464. 

141. Richard Whately, Introductory Lectures on Political Economy (London, 
1831), p. 6, also p. 7. 

142. Buchanan, “What Should Economists Do?” pp. 213-222. He prefers 
“symbiotics.” or “study of the association between dissimilar organisms,” to both 
“economics” and “catallactics” (ibid., p. 217). 

143. See, for example, Boulding, Conflict and Defense, passim, and “Towards a 
Pure Theory of Threat Systems,” American Economic Review, Papers and Pro- 
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The universality of exchange phenomena, though implied in 
premodern documents,’ was slow to be recognized. Recently, 
however, Blau has defined exchange as “a social process of central 
significance in social life,” one that guides a great deal of human 
behavior. It must, however, “be oriented towards ends that can 
only be achieved through interaction with other persons, and it 


must seek to adapt means to the further achievement of these 
ends.””*® 


Of especial pertinence for the present discussion is Buchanan’s 
conclusion respecting the interrelation of economics and politics. 


The distinction to be drawn between economics and politics, as 
disciplines, lies in the nature of the social relationships among 
individuals that is examined in each. In so far as individuals 
exchange, trade, as freely-contracting units, the predominant 
characteristic of this behavior is “economic.” And this, of course, 
extends our range far beyond the ordinary price-money nexus. In 
so far as individuals meet one another in a relationship of supe- 
rior-inferior, leader to follower, principal to agent, the predomi- 
nant characteristic in their behavior is “political,” stemming, of 
course, from everyday usage of the word “politician.” Economics 
is the study of the whole system of exchange relationships. 
Politics is the study of the whole system of coercive or poten- 
tially coercive relationships. In almost any particular social insti- 
tution, there are elements of both types of behavior, and it is 
appropriate that both the economist and the political scientist 
study such institutions. What I should stress is the potentiality of 
exchange in those socio-political institutions that we normally 
consider to embody primarily coercive or quasi-coercive ele- 
ments. To the extent that man has available to him alternatives 
of action, he meets his associates as, in some sense, an “equal,” in 
other words, as in a trading relationship. Only in those situations 
where pure rent is the sole element in return is the economic 
relationship wholly replaced by the political.° 


ceedings, LIII (1963), 424-434; T. C. Schelling, The Strategy of Conflict 
(Cambridge, Mass., 1960). 

144. See, for example, Marcel Mauss, The Gift (Glencoe, Ill., 1954), pp. 1-5 
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Theory of Social Economy, trans. S. L. Barron (New York, 1932), p. 371. See also 
David Easton, A Framework for Political Analysis (Englewood Cliffs, N.J., 1965), 
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Four sectors, or sets, of situations, within which some degree of 
freedom to bargain exists may be identified. (1) The bargaining 
units within the private sector are relatively free of constraints 
other than those imposed by market imperfections or by the state. 
(2) Within the public sector some bargaining is possible, among 
the policy-makers of any one public entity, and between spokes- 
men for a given public entity and some other entity. The amount 
of bargaining possible, however, is quite small, and its scope is 
bounded also by the resources available to the public sector and 
to particular entities. (3) The relationship between the public 
sector and the private sector is essentially a bargaining one. Of 
less importance are the contracts under which private entities 
perform services for entities in the public sector. Of major impor- 
tance is the bargaining of spokesmen for the public sector with 
spokesmen for all non-public interests respecting how much of 
the nation’s resources are to be made available to particular 
public entities and to the public sector as a whole. Here a middle- 
man role may be played by the legislature intermediating be- 
tween the demands flowing from the public sector and from 
reluctant taxpayers, respectively. The contribution of parties to 
this bargaining process may be accommodated here. (4) This is a 
residual sector or category in which may be placed bargainers 
who do not fit nicely into sectors or categories 1-3. We end up 
with a universe of bargaining entities, between each of which and 
one or more other entities a bargaining and exchange nexus 
exists. We thus have a universe of interdependent components, 
though not one as sensitive in all its sectors as is a system of 
interdependent prices. This universe tends to equilibrium, 
though it seldom if ever attains it, given continuous redistribution 
of power as well as other sources of change. 

Exchange is most free in sector 1 where coercion is at a mini- 
mum. It is least free in sector 2 and only partially free in sector 3. 
In 2 and 3 varying amounts of coercion constrain the bargaining 
process; participants in the process possess varying degrees of 
power over others, with the result that the outcome is different 
from what it would be if it reflected economic rationality alone. 


147. See Vincent Lemieux, “La dimension politique de laction rationelle,” 
Canadian Journal of Economics and Political Science, XXX (1967), 190-204. See 
also his references to the work of R. A. Dahl, J. Harsanyi, and J. G. March. 
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The degree of coercion present in sector 3 is reduced, of course, 
as weight is given to the benefit approach to taxation; it tends 
to rise as “public goods” increase in relative importance and 
ethical and related values become more subordinate to a society’s 
“power structure.”*” 

The probability that exchange, even when free and between 
two individuals, will produce a stable, mutually satisfactory out- 
come depends mainly upon the specificity of the medium of 
exchange guiding the transactors and upon the quality of the 
information that enlightens the “reason” of each transactor. Com- 
parison of a barter transaction, involving as it does a fourfold 
coincidence, with one accomplished through use of stable money 
suggests the fundamental significance of money—a significance 
formerly stressed in the economists’ natural history of division of 
labor, co-operation, and money.” Monetary media of exchange 
play a more important role in sector 1 than in sectors 2 and 3, 
even though the prices and scales ruling in 1 are drawn upon to 
supply comparison and guidance in 2 and 3. Furthermore, in 
sector 1 the market, together with its facilitating agencies,™ 
supplies more information and contributes more powerfully to 
the organization of life than in sectors 2 and 3. In sum, as was 
argued in earlier sections, the market is generally, though not 
always, an instrument of “economical administration” superior to 
alternatives. It had best be used as far as possible in the solution 
of a society’s allocation problems. Of course, should greater prog- 
ress be made in the realm of non-market than in that of market 
allocation, the margin of superiority of the latter would decline, 
though hardly enough to permit the market to be surpassed by 
non-market alternatives. Even so, it is advisable to transfer into 


148. See discussion in Musgrave, Theory of Public Finance, chap. 4. 

149. Breton, “The Demand for Public Goods,” p. 467. 
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non-market situations as much as possible of the mechanisms that 
give rise to efficiency in sectors dominated by the market. 


IX. Conclusion 


Allocation produces optimum results when the allocative 
mechanisms are suited to the task of maximizing that which is to 
be maximized. A change in quaesitum may, therefore, call for a 
change in allocative mechanism, and a change in allocative mech- 
anism is likely to produce a change in the results achieved. 
Underlying changes in mechanism, or in quaesitum, may be a 
change in the power structure, or in the structure of values, or in 
the state of the arts. Presumably the nature of the exchange 
system itself sets outside limits to the modifiability of the mecha- 
nisms of exchange employed in a society. 
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Conspectus 


Ralph Braibanti 


Some effort to relate the various themes of this book and to 
arrange them in a preliminary sort of paradigmatic sketch was 
made in Chapter 1. In the present chapter we shall summarize 
the principal observations and findings of the preceding chapters. 
In so doing we shall recast the line of thought of each chapter 
using largely the language of each author. Only occasionally in 
these summaries will the argument be extended or questions 
raised concerning the relationship of one chapter to another. We 
make no pretense at co-ordination of thematic perceptions except 
in a rudimentary way. Nor do we present agreement on a line of 
thought; indeed, agreement was never our objective. From one 
point of view, it is a deficiency of this volume that we have not 
built a model of dazzling complexity and architectural splendor 
which can be conveniently corroborated or demolished by subse- 
quent research. There may be compensating advantages in the 
many different fronts and interstices which these chapters reveal 
and where subsequent research and speculation can be directed. 
Perhaps we may take comfort in Pareto’s defense of ee 
particulars now and then in the evolution of a discipliné_“One 
must first obtain a general concept of the thing one is studying, 
disregarding details, which for the moment are taken as perturba- 
tions; and then come to the particulars afterwards, beginning 
with the more important and proceeding successively toward the 
less important.” We can only hope that, since many more facets 
have been exposed than the four sides of a general model would 


1. Vilfredo Pareto, The Mind and Society (New York, 1935), I, 540. 
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reveal, varying combinations of the theoretical insights, historical 
perspectives, and practical experiences may be provocative of 
further exploration. 

Despite the foregoing remarks, there appear to have emerged 
the glimmerings of mmon perspective with respect to the 
purposes of development, the-configurative or ecological tissue in 
which administration is embedded, the indigenization of political 
institutions, and the insistence on typological schema, however 
obscure and complex they may be, by which subsequent compar- 
ative evaluation may be made. Apart from what appears to be a 
group of not greatly divergent points of view toward these prob- 
lems, there are on some issues conflicting emphases, uneconomic 
variations in terminology and constructs, and varying perceptions 
of the same problems of political and administrative develop- 
ment., 

It may be of some prospective utility to identify some of the 
themes which recur, though in various keys, throughout the vol- 
ume. This is done in the final section of the present chapter. We 
have refrained throughout this chapter from summarizing or 
even commenting on the critiques by Sartori, Landau, and Cote 
on the assumption that those commentaries are brief enough to 
be easily retrieved and are already carefully and purposefully 
integrated with the main chapters which they follow. Additional 
analysis of them would appear to be redundant. 


I 


The central theme of Chapter 1 is the cruciality of institutions 
in a political system. Excessive attention has been given in devel- 
opment literature to the (input, mobilization) issues accelerating 
political participation. This chapter seeks to rectify this imbal- 
ance by focusing attention on the institutional means for main- 
taining political order and for accommodating to demands cre- 
ated by extended participation. Title IX of the Foreign Assistance 
Act, while providing no answer to the problem of political devel- 
opment, does serve to direct attention to some formulation for the 
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engineering of political systems. If such a formulary is to tran- 
scend idiosyncratic and ethnocentric limitations we must leaven 
our insights with the colonial experience of major imperial 
powers such as France and Britain and with the half-century of 
experience of those states which formally embraced Marxism. 
Only such linkages of knowledge can provide us with a formula- 
tion unconstrained by geographical or ideological bias. Four 
characteristics of political development—architectonics, (power 
diffusion.) institutions, and innovative capacity—are used to indi- 
eaté that a strong institutional base is necessary not only for the 
creation and maintenance of order but for the suffusion of values 
in the whole fabric of society. 

A distinction is drawn between institution, structure, and sec- 
tor. This chapter is silent on the construct of structural function- 
alism, preferring instead the construct of process or flow of events 
through institutions. Much attention is given to the capacity of 
institutions to receive, reformulate, and project values in the 
whole social order. Seven indices for assessing institutionalization 
are then advanced. These indices can be conveniently grouped 
under the acronym RABCIRR. A basic scheme is advanced for 
measuring capacity of institutions, structures, and sectors in 
terms of these seven indices. This measurement might eventually 
reveal structural and substantive differentials in institutions. This 
comparative analysis might then be used as a base for determin- 
ing which institutions need strengthening and, indeed, for deter- 
mining the contrived assignment and transmutation of functions 
from one institution to another. It is held in this chapter that 
without such a rational and systematic evaluation of institutions 
no formulation with respect to administrative and political devel- 
opment is possible. 

Any strategy proposed to assist in inducing political develop- 
ment must be very tentative; moreover, there must be provision 
for an extensive degree of ecological adjustment as a political 
system seeks to find its own roots and to develop a political form 
suited to its peculiar needs. Such a strategy, therefore, must have 
an indigenizing dimension as well as a dimension allowing for the 
transnational induction of norms. Central to this is the question of 
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the demand-conversion dilemma. It would seem that the demand 
side of this dilemma, namely the nature and the rate of increased 
participation in the political system, might best be left to the 
indigenizing component of such a strategy. The quantum, nature, 
and incidence of demands are phenomena which should be deter- 
mined by the indigenous needs of the system itself. This is partic- 
ularly true of that participation characterizing the electoral proc- 


ess. This chapter has distinguished four_kinds of participation: 


electoral, occupational, community development, and interstitial. 
The ast, of these is comparable to the lateral relationships de- 
scribed by Montgomery. The first three might better be left to 
indigenous impetus since they are closely connected with internal 
political issues and polycommunality. Interstitial participation 
can probably be assisted by external assistance. The nature of 
such assistance and the loci of effective participation can be 
determined only after institutional analysis of the kind suggested 
by the RABCIRR formulary, combined with the PEWBSARD 
construct of Lasswell and Holmberg. Increasing the efficiency of 
the legislative process and reducing its ambiguity can enhance 
the quality of participation. Rectification of the administrative 
process can not only increase the psychic satisfaction of those 
whose lives are spent within its embrace, but can also serve as a 
diffuser of architectonics in the whole social order. In short, an 
emphasis on institutional rectification, together with an acute 
sensitivity to human values while leaving the problems of partici- 
pation of the first three types to the natural indigenous forces at 
work in the system is the only formulation we now suggest. 


II 


The inattention in influential political development literature 
to the ultimate _purposesof development—the questions about 
which men fight—is noted by Friedrich. Empirical evidence 
forces us, he asserts, to the conclusion that no rank or hierarchy of 
values exists and that man adjusts to value preferences as the 
situation requires. Nevertheless, there must be some means of 
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determining what the objectives of various political orders in the 
past have been. Two such means seem to be useful. The first is to 
compare various systems and identify the objectives which seem 
to recur in all or most of them. The second is to look for specific 
objectives which appear to have unique values springing from 
highly particularistic beliefs. Four recurring objectives which can 
be explicated by these means are: (1) security and territorial 
expansion, (2) reduction of external friction, (3) prosperity, and_ 
(4) reduction of internal friction. These four paramount objec- 
tives subsume three correlative objectives—equality, order, and 
freedom. Order is subsumed under the reduction of internal 
friction and the related value of justice, for if all men are treated 
justly then perfect order would prevail and there would be a 
minimum of internal friction. Similarly, equality is a corollary of 
justice. It is true that egalitarian trends, for example in Negro 
problems in the United States, are much more significantly at 
work now than they have been at other times in the past. Even so, 

equality as a corollary of justice comes within the objective of 
reducing internal friction. The correlative objective of freedom 
has three dimensions—freedom of independence, of participa- 
tion, and the creative freedom of political innovation. The last 
dimension, commonly overlooked, is in reality closely related to 
the development of human dignity simply because the universe 
of choice is much larger when unknown alternatives newly dis- 
covered are added to alternatives known to exist. Freedom of 
independence was conceived in most of the developing countries 
in communal rather than personal terms, and as it was achieved it 
merged with the first objective, that of security. As to freedom of 
participation, Friedrich seriously questions the widespread as- 
sumption that the major objective of modern government has 
been to maximize freedom, including freedom of participation. 
There are limits which are imposed by the dialectics of freedom 
itself. When freedom of participation is increased, the sphere of 
freedom of independence is thereby reduced. Experience has 
taught us that human beings desire a minimum rather than a 
maximum of freedom. 
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With respect to security as a primary objective, it should be 
noted that the high cost of security of modern nations has slowed 
the whole process of development. Further, the existence of a 
strong independent military establishment in a political commu- 
nity which has not yet been unified may represent a considerable 
danger to the attainment of viable constitutional government. 
Both of these may be thought of as high costs of security under 
developmental conditions. These costs would lead one to suggest 
that some sort of external arrangements for security might be 
evolved. Puerto Rico is an example of a nation which uses the 
power of a larger nation for its own security. An international 
police force can also be seen in this perspective. A second primary 
objective, the reduction of external frictions, arises from the in- 
creasing awareness that a political-community under modern 
conditions has more to gain than to lose from the maintenance of 
peace. A slowly evolving legal framework of an international com- 
munity seems to corroborate the emergence of this major objective 
of modern government. The reduction of external friction is 
closely related to the achievement of prosperity, which is the third 
primary objective. We must beware of the notion of “take-off” in 
development being facilitated by a government ill-equipped to 
play a major role in development. The evidence often adduced 
from France, China, England, and Japan is misleading in this 
respect. None of the developing systems with which we now deal 
is as autonomous as those systems once were. Moreover, the very 
concept of “take-off” is itself a dubious one. Economic develop- 
ment in England and France was greatly stimulated by power 
struggles generated by the discovery of gold and silver by the 
Spaniards in America. Mercantilism and cameralism, having as 
their goals an increase in wealth, were indications of international 
factors helping in the development of those states; foreign aid 
may very well play a comparable role as a factor in contemporary 
development. 

There are no absolute priorities among the four objectives 
reviewed above, and yet concrete policy must balance the rival 
claims and thrusts. Emergent political systems have three tasks to 
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perform in order to achieve an effective political order. These are 
(1) the transformation of a political community by continuing 
internal renewal, (2) the planning of actions to meet the needs of 
a community, and (3) the implementation of such plans and 
policies. A comparison of effective political systems of the past 

“would reveal that a satisfactory system would exhibit six fea- 
tures: (1) the capacity to cope with the technological require-_ 
ments of survival (including planning), (2) enforcible restraints 
upon government to protect citizens and enable them to act as 
political persons, (3) some operative participation of adult and 
sane members of the community, (4) general rules expressing 
shared values, (5) a judiciary to settle disputes, and (6) volun- 
tary associations which can put forth candidates for public office 
and compete with each other in determining public business. 
Existing political orders exhibit one or more of these features but 
not all of them. While these six features may constitute a tenta- 
‘tively advanced model for political development they should not 
be mistaken for the four basic objectives themselves. We cannot 
be as certain as either Plato or Aristotle were in designing politi- 
cal systems. As the community evolves, its government must 
reinterpret basic objectives; the six characteristics and their 
sequential timing in terms of priorities must change accordingly. 
But the four paramount objectives are much less susceptible to 
change, and the three correlative objectives, while somewhat 
more yielding in their application, would seem to be more requi- 
site than the six characteristics. 


iil 


The. immense difficulty in Sees ends of political 
development i is also alluded to by Kariel. One means of determin- 
ing them would be to consider the su suggestions of H. L. A. Hart, 
derived from what he regarded as the minimum content for 
natural law without which there can be no survival. The sub- 
stance of this formulation is human vulnerability, approximate 
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equality, limited altruism, limited resources, and limited under- 
standing and strength of will. This emphasis on the maintenance 
of life leads us into the question of the quality of living, which we 
assume would incorporate the greatest range in a variety of 
manageable experiences. This in turn leads us into a psychologi- 
cal, therapeutic perspective, which should further lead us to 
study, as Christian Bay has indicated, the effect of social institu- 
tions on human well-being. The impact of the social order on 
human personality thus is central to Kariel’s analysis. An accept- 
ance of this paramount objective of a political system, he main- 
tains, would free us from a restrictive ideological interest in what 
has worked in the past. We would thus be intellectually emanci- 
pated to specify the general requisites for optimal human devel- 
opment. This would allow us to concentrate on the psychological 
effects of human development and on how we might institution- 


ally accommodate and promote the healthy personality. Drawing ' 


strength from Kant’s categorical imperative, Kariel maintains that 
we need not take our bearings from modes of human behavior as 
we observe them; rather we can posit a certain kind of personality 


as normatively healthy even though it may not be the model we | 


find around us. We must therefore conceptualize man in terms of 
an open-ended system. But it is extremely difficult to define free 
man. We can draw on various figures from the novelists: Huck 
Finn, Ishmael in Moby-Dick, and similar literary figures give us 
insight into the requirements of man’s spirit. Yet we often reject 
them because they are men who have chosen to fail. We find it 
difficult to conceive of rewards inherent in the mere act of com- 
municating and in the process of learning rather than in a final 
product or in a lesson learned. We must, Kariel is saying, be pre- 
pared to accept and respect psychic, spiritual, non-temporal values 
projected by the human personality and to acknowledge that soci- 
ety may depress and distort such values to the detriment of man. 
In addition to literary wisdom we can also be helped by various 
characterizations of the healthy personality in modern personal 
and social psychology. But all of these indicators raise ambigui- 
ties and queries. 

Our fundamental problem here, Kariel continues, is to make 
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the administrative arena approximate our ideals of the healthy 
personality. In developing states where bureaucracy has a domi- 
nant role in determining the ethos, the quality, and the structure 
of life and where it is the largest and often the sole employer, this 
is especially crucial. We shall then have to raise such questions as 
the kind of structures which give greater personal opportunity for 
development. This may lead to a new, more sympathetic assess- 
ment of participatory entities such as neighborhood-controlled 
schools, civilian review boards, community corporations, and the 
like. This participatory need can be answered in part by the 
emergence of interstitial participation developed elsewhere in 
this volume. The overriding imperative is that we emphasize our 
independence as personalities. It is extremely difficult to imple- 
ment this, and all we can venture here is to set forth the problem 
with the hope that its recognition will make us increasingly sensi- 
tive to institutions and to procedures which tend to frustrate 
human development. Yet it is acknowledged that in underdevel- 
oped countries where men must be disciplined merely to survive, 
creation of institutions which would provide for this kind of 
independence is even more difficult. Perhaps ideal administrative 
structures should be based essentially on the concept of role-play- 
ing rather than on one of total psychic dedication to a particular 
function. This perspective may lead us to pay greater attention to 
heterogeneous organizations, to multi-interest groups, and to per- 
sons who succeed in integrating a variety of roles. This might 
make for more ambiguity in the system; certainly it would test our 
capacity for tolerating ambiguity. But this appears to be necessary 
if we are to raise the concept of the individual personality to the 
highest level. Such a system as that proposed by Kariel raises the 
question of the role of order; indeed, the veritable utopian free- 
_ dom which he poses for the individual may be nothing more than 
. anarchy. On the other hand, it is a logical extension of the matu- 
ration of thinking concerning individuality and the uniqueness of 
human personality, and it raises the fundamental issue of seekinig' 
to adjust institutions to agreed upon personality needs rather 
than conceiving of the personality as being required to adjust to 
the institutions with which he finds himself associated. 
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IV 


G: feealribara explores the theoretical relationships between 
Patceican on growing out of administrative thought and the 
value commitments and ideological orientation underlying that 
thought in the political systems of the West. The technical assist- 
ance activities engaged in by AID and the United Nations and 
other organizations assume that there is an administrative tech- 
nology universally applicable. This assumption is corroborated by 
Abueva’s case study of the Philippines in Chapter 13. LaPalom- 
bara’s exploration of these problems is designed to shed light on 
whether some particular system of values or ideologies may be 
incompatible with certain types of structures and behaviors in 
administration. Accepting the view of Rosenberg and others that 
the modern administrative state as we know it is an invention of 
the West, he discusses what he calls “a consciously idealized 
decalogue” of the characteristics of a bureaucratic system as 
developed by Max Weber. This Weberian description of adminis- 
tration has greatly influenced Western administrative thought, 
and the decalogue is reflected in patterns of reform and opera- 
tional codes put into effect in various developing states. Again 
Abueva’s analysis of the doctrinal content of AID and United 
Nations administrative reform documents substantiates this asser- 





tion. The Weberian model was closely associated with the con- | 
cept of power as’an overriding value. The question here is | 


whether or not the same kind of authoritarian power structure 
which theoretically undergirded the Weberian model is essential 
as a prerequisite for administrative systems developed in the new 
nations in which the demands for participation and diffusion of 
power make such an authoritarian model difficult to attain. La 
Palombara seeks to analyze this point by reviewing the adminis- 
trative development of Brandenburg-Prussia, England and | 
France. Although it is clear that the Prussian rulers utilized the | 
new public administration system as a mechanism of power to 





achieve national unity, there were interesting by-products which | 
subsequently helped precipitate the liberalism of the nineteenth 
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| century. The first of these de acl which in destroying 
local decentralizing tendencies of feudalism also served to sepa- 
rate public and private functions. Indeed, this separation 
emerged as a cardinal principle of government. Second, the con- 
cept of sovereignty as belonging to the nation with 
it the notion of contractual delegation of authority from the 
people to the nation, thus demolishing the concept of personal 
power wielded under divine mandate. Third, centralized power 
necessarily accelerated the growth of the bureaucratic apparatu 
These three by-products in turn led to increased functional dif- 
ferentiation in bureaucratic activity. They also led to the opening 
of some public service positions to the middle class, the emergence 
of a class of public servants compensated by salary, the establish- 
ment of a hierarchical organization in the bureaucracy, and last, 
the notion that the rule of law would apply evenly in bureaucratic 
administration. A second major value, probably of an importance 
equal to that of absolutism and power, is the desire for economic 
gain or wealth reflected in a public policy dominated by mercantil- 
uch values as accountability, honesty, and efficiency there- 
fore easily transferred from commercial and industrial enterprise 
into bureaucratic activity. A third important value is the concep 
of popular sovereignty which dramatically emerged in France 
thus giving rise to the matrix of pluralism and participation and to 
the concept of a bureaucracy as servants of the people. These 
issues have engaged thoughtful scholars ever since. This third 
value can be called the service aspect of administration. When 
such a value is dominant other values such as efficiency, profes- 
sionalization, and rationality can, and often do, take second place. 
This service aspect became in a sense the structural means for 
viewing the political system in humanistic terms which seek to 
elevate the human personality and hence considerations of equity 
to a high plane. 
| The developments on the Continent described above, however, 
did not necessarily occur in the same sequence in Britain and the 
United States, which we can characterize as antibureaucratic 
_ states. While it is true that England developed a highly central- 
ized system even before it emerged on the Continent, a different 
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attitude toward mercantilism and the concept of the “gentle- 
manly administrator,” as well as a doctrine which deferred to 
continuity of tradition, slowed English administrative change. 
The establishment of a civil service as a consequence of the 
Northcote and Trevelyan report of 1853 was the first major move 
toward the development of a bureaucratic state in England. The 
introduction of the administrative class maintained a highly eli- 
tist system, and a separation of generalists from technical func- 
tions even now has not significantly changed in the British sys- 
tem. The development of public administration in the United 
States was equally affected by historical and ecological circum- 
stances.— 

LaPalombara agrees with Friedrich that human dignity and 
feedon of the individual cannot best be obtained by limitations 
on bureaucratic behavior which are self-imposed by benevolent 
guardians. He concurs also with Alvin Gouldner that we need not 
focus all of our attention on the bureaucratic foundations of 
Weber, which were essentially those of quiescence and neutral- 
ism. The important question now is to examine organizations in 


terms of their projection of humanitarian and_ democratic values.. 


This sort of examination or evaluation is difficult to implement. 
While LaPalombara does not allude to it, the Lasswell-Holmberg 
PEWBSARD construct is a beginning effort to systematize such 
evaluation. LaPalombara concludes by saying that the context in 
which administrative reform must occur in the developing coun- 
tries is one in which all of the demands or crises which were 
spread out in the West over a period of several centuries are now 


simultaneously present. Somehow we should be able to free our | 


concepts of administrative and political development from West- 
ern bias. This might mean that some of the prescriptions drawn 
from Western experience would prove to be unworkable. 


V 


Biiepe seeks to analyze the impact. other structur res of a. political. 
system have on bureaucracy. Using the terms “structures” and 


Be 
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“institutions” interchangeably (and therefore using them in not 

necessarily the same sense in which they are used in Chapter 1), 

he asserts that the functions performed by particular structures 

have been transformed in various ecological settings. Rather than 

examine the causes of these transformations, Riggs seeks to assess 

their consequences, and especially how new structures of govern=~ 
ment and the transformed functions of those structures affect the 
behavior of public bureaucracy. He views ecological | change as 
embracing three typess developmentsdemocratization, andamod- 
ernization} He reas development a5 atextentive transforma- 
tion of roles and an increase in the functional specificity of social 
structures. The transformations which occur, particularly as they 
involve more differentiated structures, need a greater degree of 
integration. At the popular level increased politicization is also 
generated. Certain governmental institutions (structures) must 
be strengthened or the developmental revolution will be 
impeded. The second dimension of transformation is democrati- 
zation, by which Riggs means the extent to which access to the 
values prized in a society are equally shared. He believes that 
democracy can be a constraint on development and that there are_ 
some structures which are compatible with both the developmen- 
tal revolution and with democracy and others which may be 
favorable for development but not for democracy. The third kind 
of transformation is modernization, which he regards as emula- 
tive acculturation in which certain practices, forms, and technolo- 
gies are deliberately transferred from one society to another. The 
mere emulation of structures does not mean that functional trans- 
formations will automatically occur; indeed, the whole problem 
of modernization focuses on the irrational, uncontrolled, and cha- 
otic manner in which new structures are introduced without 
regard to ecological consequences. What has occurred for the 
most part in the past few decades is the remarkable spread of 
emulated structures of government; that is, modernization has 
_ spread throughout the world without regard to the relationship 
between these structures and ecological circumstances. Such 
modernization has been more widespread than either develop- 
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ment or democratization. With respect to administrative reform, 
we must not overlook the importance of the constitutive system 
in a political order. As bureaucratic functions have become trans- 
formed from a mixture of the political and administrative into 
primarily administrative it is necessary to establish a constitutive 
system capable of exercising power and imposing effective con- 
trols over the bureaucracy. Describing an elaborate classification 
of polities using adjectives derived from the root word “tonie,” 
Riggs seeks to associate types of polities wi i ireau- 
cratic systems. This classification is preliminary, but he contends 
thatno meaningful analysis of the effect of the political system on 
bureaucratic subsystems is possible until such a classificatory 
scheme is produced. This classification scheme and the problems 
of terminology implicit in it have been commented on extensively 


in Landau’s chapter and need not be repeated here. Riggs rejects | 
the classification of political systems based on functional criteria. | 


The typology of polities he presents is not designed as an explana- 
tion for developmental change. It is a typological requisite and 
must be antecedent to such explanation. But the ultimate explana- 
tion, he asserts, is to be found not in the typology itself but in 
what he calls ecological theory and the political process. 


VI 


The provisional outline developed by Lasswell and Holmberg 


focuses on the capability of instituti he capability of institutions to project certain values 
in the political system. In this respect, it is closely related to the 


question of the > impact of institutions on personality as developed 
by Kariel and Pye, and mentioned by LaPalombara. It is also 
related to the indices (RABCIRR) for measuring institution- 





alization as developed by the present writer in Chapter 1. Lass-_ 


well and Holmberg propose eight categories of values which 
might be grouped for expository convenience under the acronym 
PEWBSARD. These values are power (P), enlightenment (E), 


wealth (W), well-being (B), skill (S), affection (A), respect 
(R), and rectitude (D). The projection of these value categories 


j 
; 
; 
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as a scheme differs in perspective though not in fundamental 
objective both from the use of functional categories employed by 
Almond and Coleman and from the use of institutional categories 
employed by this writer in Chapter 1. The central focus is on 
values and it assumes that the fitting of institutions and functions 
in various societies with these values will make possible a_greater 
degree of flexibility in tracing institutional-functional_relation- 
ships. This system for comparative analysis is exceedingly diffi- 
cult (indeed, it may be impossible) to apply, and it-should be 
noted that the model here is merely + Nenttiye one which has not | 
yet been put into extensive operation. The scheme proposed by 
Lasswell and Holmberg is highly dynamic, being based essen- 
tially on the process of the flow of events. It reflects the same 
‘emphasis on the relationship between process and institution 
which Lasswell has developed in earlier studies. The model re- 
flects also the significance of institutions as the accumulators, 
repositories, and diffusers of values. While it may be extremely 
difficult, if not impossible, to implement the Lasswell-Holmberg 
model, it nevertheless calls attention in a very dramatic way to 
the importance of the value content and diffusional power of 
institutions. 

The processing of events through institutions includes prepara- 
_tory events known as value-shaping and outcome events which 
are value-sharing. If measurement of institutions in terms of their 
value content is to be achieved, a unit of measurement must be 
devised. Lasswell and Holmberg formulate such units in terms of 
interactions which are defined as sequences of communication 
and collaboration. Interactions consist of symbols, signs, and re- 
sources. The frequency of these three references thus constitutes 
the units by which values can be measured. The units must be 
measured at various points in the process or flow of events 
through institutions. These points are the pre-outcome, outcome, 
and post-outcome phases of process. When this inspection of 
process is made, the value or es of process as it relates to 
outcomes are performed by at lease seven 1 types of action: pre- 
scription, intelligence, promotion, invocation, application, ap- 
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praisal, termination. When an association has been established 
‘between value units and types of action in the process of events 
in institutions, strategies may be devised for innovation of institu- 
tions along desired lines. 

Lasswell and Holmberg conclude by suggesting six implica- 
tions of this value-measurement model for developing s states: (1) 
a self-sustaining le level c of [ power accumulation, (2) participation 
in power, (3) power to maintain independence, (4) responsibil- 
ity in world 1 politics, (5) increased participation in all values, and 

sequence in timing of f factors in development. 


While the Lasswell-Holmberg construction may be too ab- | 


stract, it is nevertheless a pioneering contribution to the study of | 


development. By riveting attention on values and correlatively by 
almost ignoring institutions and functions as separately analyza- 
ble phenomena, it forces the analyst to locate institutions only in 


terms of their values. By analyzing institutions in the context of | 


the processual flow of events, it makes possible the evaluation of 
components of institutions in terms of the events in the flow 
outcomes. This lays the base for a remarkably flexible, compre- 
hensive, and sophisticated measuring construct. But it should be 
pointed out that it provides only the most basic and most primi- 
tive schematic outline, which must be tested and refined. It 
places values in a paramount position, institutions in an ancillary 
position, and ignores (as Lasswell has consistently ) function as a 
determinate phenomenon. Function is subsumed in process— 
which is the flow of events through institutions. By forcing a 
continuing evaluation of institutions and process in terms of value 
units, this scheme reflects the greater importance of the e personal- 
ity and its development over inaiiadeng, Ta AEE respect it is 
conceptually though not methodologically related to the theme of 
the chapters in this volume by Kariel and Pye. 


VII 


The relationship between bureaucracy as an institution and 


human behavior is explored in a different way by Pye.) He de- | 
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plores the lack of constructive attention formerly given to the 
problem of institution-building. For a time, he maintains, an 
institutional approach was held to be a significant advance in the 
history of knowledge, but it gradually became excessively legalis- 
tic and static. Dissatisfaction with the institutional approach en- 
couraged the advent of behavioralism, which reasserted the sim- 
ple fact that an institution was, after all, composed of the acts of 
individuals and that both the act and the individual should be 
the objects of attention. This return to the centrality of the 
individual was accompanied, however, by increasing scientific 
rigor and a concern for precision and measurement in methodol- 
ogy which in turn neglected more humane aspects of analysis of 
the individual. Thus the static character of the old institution- 
alism was replaced by the equally static emphasis of much of the 
new behavioral school. What is now needed is the establishment 
of a relationship between individual acts which create and mold 
institutions and the effect which institutions have on human 
behavior and personality. If institutionalization is essentially “the 
internalizing of norms,” then it must be essentially a psychologi- 
cal phenomenon. 

It is illuminating to examine two different patterns of. institu- 
tionalization in the building of bureaucracies during two_histori- 
cal periods. The first of these occurs with the establishment of the 
administrative systems in the old empires and colonies. Viewed 
from the perspective of a whole society, it is remarkable how 
quickly colonial authority was institutionalized in most of these 
areas. The effect of this colonial institutionalization, however, on 
human personality has not received much attention. Here the 
concept of the “spirit of the clerk” is especially instructive. The 
indigenous administrator who entered the civil service developed 
a set of attitudes and a mode of behavior induced by his subordi- 
nation to his colonial superiors. In their relations with their supe- 
riors these functionaries had to exercise the most complete self- 
control of behavior. The deference which they were accorded 
and which they extracted from the citizenry at large may very 
well have been an escape from the constrained behavior in rela- 
tion to their superiors. They tended to ascribe almost magical 
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powers to words in the texts with which they dealt, texts which 
became virtually sacred. When colonial rule ended, however, the 
kind of personality required for development was quite antitheti- 
cal to the imperial type. Now the old discipline and hierarchical 
order were replaced by one of highly dynamic and reciprocal 
power relationships. The required behavior is no longer that of 
repressing emotions, following ritualistic behavior, and behaving 
arrogantly toward subordinates. Rather, the ieee now is 


politics. Pye adverts to this as the adversary SSeanie The 
urgent contemporary need in nclininicirativondevelG giaen is in 
the building of new institutons of administration around conflict 
or adversary situations. This has been made more difficult by 
communal sensitivities which in many ways have been aggra- 
vated by the end of colonialism. In consequence the need for 
each communal group to adjust its competitive position with 
other groups has been accelerated and has brought about an 
increase in suspicion and political competition. The paramount 
need, therefore, is to change bureaucratic behavior from ritual to 
that kind of inventiveness “inherent in game situations.” The 
efforts in public administration training have been on technical 
skills rather than on teaching the art of adversary relationships. 
Ideal adversary relationships include the ability to live with and 
abide | SI aan the ability to cope with debate, 
argument, and confrontation while still carrying on with the task 
without being scarred by deep emotional resentments impairing 
creativity and objectivity. Above all, the de epersonalization o of 


defeats : in argument and capacity to deal constructively with 
conflicting points of view is needed. Pye concedes that a high 
degree of personal security is required if officials are to be suc- 
cessful in coping with aggression from others and in operating 
within the adversary context he prescribes. He concludes by 
saying that bureaucratic institutions must be constructed so as to 
create a context in which a high degree of psychic satisfaction 
will be found in a combination of technical and personal skills. 
These skills should find outlets in a broad-based decision-making 
process characterized by constructive adversary relationships. 
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VIII 


Administrative reform, suggests Montgomery, is generated by _ 
such power sources in government as ‘rulers and policy-makers, 
by other elements in the social order which are not a part of 
government, or by the administrative system itself. From the 
point of view of the bureaucracy these three sources of reform 
can be thought of as representing its upw ward, lateral, and internal 
relationships. Bureaucratic change cannot be viewed narrowly or 
merely as a legal or procedural problem; rather, it is part of a 
larger social phenomenon. Montgomery rejects the analysis of 
Eisenstadt and others which asserts that reform is generated pri- 
marily by a class struggle and which regards this as an explana- 
tion applying with equal force to all societies. Instead, he favors 
what he calls the * ‘annoyance principle,” the use of which enables 
him to examine the sources of reform in different systems and in 
several interacting layers. He examines three types of government 
(autocracy, Western democracy, developing states) with respect 
to three sources of reform (upward, lateral, and internal 1)."In tra- tra- 
ditional autocracies reform was often induced by weeding out 
sources of disloyalty and by linking through effective sanctions 
the interests and loyalties of subordinates with those of superiors. 
Lateral relationships could produce reform because of the need 
for the administrative system to collect revenue. Internal relation- 
ships focused largely on indoctrination in an ethos, pride of 
service, or a mystique. Reform tends to focus more on outward 
manifestations of behavior than on commitment to an inner 
creed, however, even in autocratic states. 

Montgomery then examines these three relationships which 
have ee reform in the Western democracies. The mecha- 
upward eae in authoritarian regimes, loses its impor- 
tance in the constitutional democracies because it becomes plu- 
ralized. In lateral as in upward relationships, reforms in the de- 
mocracies seem to have broadened the purpose and the outlook 
of the bureaucracy. Moreover, the impact of norms of efficiency 
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and economy from the old social order appear to have been 
substantial in generating reforms within the administrative sys- 
tem itself. Codes of honor or mystique seem seldom to have been 
the source of reform in internal relationships in the democracies. 
Procedural changes such as in budgeting and in PPBS have, 
however, in recent years been more important generants of 
change than have modifications in structure. 

Montgomery goes on to analyze these means of change in the 
modernizing polities (developing states). In the new states loy- 
alty is not to a personal ruler, institution of government, or even a 
class, but rather, to the sources of power. which will have to be 
integrated to establish a nation-state. Montgomery refers to this 
dimension as “polycommunality.” The drive to achieve representa- 
tion of various communal groups has resulted in not only the in- 
digenization of the bureaucracy but also the selection of nationals 
from the various ethnic, religious, and other groups in politically 
acceptable proportions. Reforms induced by lateral relation- 
ships appear to be for the purpose of achieving effective perform- 
ance rather than efficiency or even responsibility. This pattern 
seems to be encouraged by the introduction of Western advice 
which is technical rather than managerial. As a consequence, the 
impetus is for technical effectiveness rather than bureaucratic 
efficiency. Reform may be induced within the context of internal 
relationships by the politicization of the bureaucracy. This ap- 
pears to be essential because it becomes itself an instrument for 
the political socialization of the masses. This variation in bureau- 
cratic function requires a change in outlook and, in some in- 
stances, even in organization and thus becomes a source of re- 
form. 

Montgomery cautions us that the rather unconventional mode 
of analysis he has provided must be supplemented by careful 
studies of the nature and effects of past reform measures. It does 
appear clear, however, that so far as developing states are con- 
cerned, the experimental alternatives available now are far more 
numerous than those available to the older systems at any time in 
history. This also means, he concludes, that Western administra- 
tive doctrine may be of less immediate relevance to their prob- 
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lems than Western understanding of political society and the 
methods used for examining them. 


IX 


The roots of what Ilchman calls a rational-productivit 
ae can be found in the earlier concept of technobracy, 


although that concept was developed in a provisional and impre- 
cise way. Some significant developments in Europe and the 
United States, particularly in the twentieth century and mostly 
within the ambit of planning, are indicators for him of the emer- 
gence of rational-productivity as a new orientation toward action. 
These characteristics, namely, technical knowledge, loyalty to 
substantive programs, and commitment to productivity, seem to 
unite rational-productivity bureaucrats in a common bond of 
intellectual outlook, training, and view of the universe. This unity 
seems sufficient to make them an ideal type for analysis. Such 
bureaucrats, Ilchman feels, regard politics as inherently unpro- 
ductive and claim their own knowledge to be superior to that of 
the politician or the statesman. 

The number and importance of the rational-productivity bu- 
reaucrats is increasing throughout the world. One of the most 
important members of this group is the economic planner. I]ch- 
man interviewed over a period of two years thirty-three mid-ca- 
reer planners from eighteen countries who were students in the 
United States at the time of interview. After analysis of the 
background of the planners thus interviewed, Ilchman designs a 
profile of their ideology of economic development. They agreed 
| that modernization and especially industrialization are essential 
| for their countries. Both modernization and industrialization as- 
sume a high degree of rational planning and rational-productivity. 
The planners also seemed to agree that it is essential to push 
beyond the economic sphere and to manipulate the underlying 
cultural values of the society which are regarded as an impedi- 
ment to economic development. For the most part the planners 
felt that the private business sector was a major contributor to 
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economic development. They also felt that trade unions were, with 
some limitations, useful. The antipolitical bias of the planners is 
suggested by the fact that they appeared to regard any planning 
which involved such questions as distribution, regional equality, 
and prestige expenditures as wasteful and irrational. This was in- 
dicated further by their attitudes toward foreign economic and 
technical assistance. 

Ilchman then analyzes five variables which may be relevant to 
the attitudes developed by the planners he interviewed. The first 
is the regime in which the planner works. Most seemed to feel 
that the monopoly party regime is most conducive to their values 
and methods. Other categories of regimes are difficult to rank in 
terms of their preference. The second variable is the relationship 
between the income level of the country of the planner and _his 
attitudes. In general, planners in countries of higher per capita 
income find the public and the bureaucracy somewhat more 
congenial to their development efforts. A third variable is the 
kind of bureaucratic function being performed by the planner. 
While generalizations here are complex, it can be tentatively said 
that the less contact the bureaucrat has with the public the more 
he regards traditional factors as being impediments to develop- 
ment and the more he tends to think of government as the main 
support of his own efforts. The fourth variable is the source of the 
planner’s education; here it appears that those educated abroad 
reveal a more unqualified support of modernization. The fifth and 
final variable has to do with social status of the planners. The new 
elites seem to have a more unqualified indorsement of moderniza- 
tion, and the traditional social elites seem to be somewhat more 
sympathetic toward the past, probably because they have links 
with those who formerly ruled the country. 

Ilchman concludes his analysis with three possible implications 
for administrative reform. The first is that an imported _intellec- 
tual technology will not necessarily be subordinated to the power 
needs of the political leaders of a developi ng state, So far as the 
planners are concerned, they. downgrade politics, have identifiable 
propensities of their own, and may become a powerful _politi- 
cal force. Second, administrative reform should distinguish be- 
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tween the idioms of the orthodox bureaucracy and the rational- 
productivity bureaucracy, each of which can carry out certain 
kinds of programs more effectively than the other. Third, there is 
a relationship between structure of authority and_ultimate pro- 
gram effectiveness. A rational productive activity can be carried 
out in less authoritarian structures with more informal channels 
| of communication. Last, Ichman asserts the necessity for analyz- 
ing emerging political, economic, and social forces in all their 
political variety without the constraints of | models which predi- 
cate direction or congruence. 


xX 


_ Abueva analyzes the content of United Nations handbooks, 
: Alb-doctrine, and AID program reports relating to administra- 
tive reform. From these sources he describes the administrative 
doctrine these agencies have sought to diffuse transnationally. 
Here the influence of the United States has been great; even in 
the United Nations nearly 19 per cent of the experts between 
1950 and 1966 came from the United States and 28 per cent came 
from the United Kingdom and France. Abueva then recasts the 
doctrine embedded in United Nations and AID administrative 
reform manuals into a series of propositions each of which he 
discusses. He evaluates the Filipino response to administrative 
doctrine which has been introduced externally. In so doing he 
first indicates that the Philippine Republic is a fairly viable politi- 
cal system, having passed most of the tests of legitimacy and 
stability since independence in 1946. This judgment is confirmed 
by a table showing that most of the comparative analysts who 
have typed governmental systems have classified the Philippines 
as being a relatively mature and viable system. This seems to 
indicate that the Philippines may be regarded as having many of 
the political values and institutions which were assumed by ad- 
ministrative reformers as being prerequisite to further adminis- 
trative development. Following independence the Philippines 
undertook a series of relatively sophisticated administrative re- 
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form efforts, many of them molded after comparable reforms in 
the United States. One was the Bell Mission which, although it 
laid the groundwork for economic aid and technical assistance, 
also made recommendations with respect to administrative re- 
form. 

Having suggested a relatively felicitous context for the recep- 
tion of new norms and ideas, Abueva then evaluates the Filipino 
response to four officially proclaimed administrative values. This 
evaluation is derived from a panel survey of fifty-two Filipino 
administrators interviewed in-1966, The first administrative value 
thus surveyed is merit and competence. Abueva indicates that 
kinship and family ties continue to take precedence over an 
objective interpretation of a merit system. It is also clear that 
economic conditions, and especially tax policy, in the Philippines 
require the bureaucracy to provide employment for a rapidly 
growing labor supply. This in turn distorts the otherwise rational 
position and classification plans that have been specified in the 
context of a second professed aim, namely, efficiency and econ- 
omy. Cultural forces similarly impede the implementation of 


these aims. Tnefficiency and wastefulness in government seem to 
be engendered in part by the fact that personal success is still 
regarded as being a stroke of good fortune which must be shared 
with the extended family. Orientations toward time and change 
and a disinclination to see actions through to their consequences 
are further cultural factors which impede efficiency as it is known 
in other systems. Corruption is facilitated by the fact that the 
concept of stewardship is not deeply ingrained in the culture; on 
the contrary, the concept of “public” as something that belongs to 
no one and is therefore fair game for everyone is deeply embed- 
ded in the system. The fourth attribute is that of rationality and 
_planning. Here again the impedances are largely cultural and 
include basic orientations toward time, change, work, and success 
as well as such structural factors as intense centralization. The 
Filipino system is highly politicized, and for this reason the politi- 
cal system is remarkably responsive to the wishes of the public. 
This has sometimes been called an excess of democracy. In terms 
of the concept of civic culture advanced by Almond and Verba, 
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however, the Filipinos have developed only the electoral aspects 
of their participant role and not their subject aspect of participa- 
tion. 


XI 


Spengler seeks to contrast the allocative systems employed in 
the private sector with those found in the public sector. He 
concedes that his inquiry is handicapped by the fact that rigorous 
comparisons of the private and public sectors have not yet been 
worked out although a beginning is being made through the 
comparison of the budgetary mechanisms of the two sectors. The 
concept of, social surplus s is central to the thesis developed by 
Spengler, whic is not to be confused with Marx’s theory of 
surplus value even though social surplus does include some ele- 
ments of Marxian surplus value. The existence of a social surplus 
is a necessary condition of economic and political development. 
Indeed, conflict respecting its use remains alive in developing 
economies and in those which are deemed to be developed. He 
analyzes three types of the costs of growth: the economic costs of 
capital, changes in the society’s input structure, and the socio- 
psychological costs involved in modernization and development. 
In developing the last he alludes to India as an example. Leader- 
ship may often prove inadequate to the task of transforming a 
society. In this respect he refers to the tendermindedness of 
Indian leaders, which has been described as “a highmindedness 
insufficiently disciplined by intellect.” Spengler agrees with Sinai, 
to whose work he alludes, that what is needed is not only a new 
ideology capable of bringing about a cultural revolution but a 
new elite of reformers and innovators highly disciplined, ready 
and willing to assume the hardships and risks of modernization. 
The role he thus assigns to leadership in the development process 
is similar to that of Friedrich in Chapter 2 and of the present 
writer in Chapter 1. While there is agreement that there is inter- 
action between economic and political development, there is 
disagreement about whether politics or economics is primary. 
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The relationship between the arrangements for political and eco- 
nomic allocation undergoes constant change. Spengler agrees 
with Levy that relatively modernized societies tend to resemble 
each other as modernization progresses, and he adds that this 
probably gives rise to greater autonomy in subsystems. The more 
technical and dynamic the subsystem becomes, the more costly 
becomes interference by the polity or other subsystems. Not 
enough empirical work has been done to make possible unquali- 
fied judgments on the role of government intervention in the 
allocation of resources. The state, however, is limited in the role it 
can play in economic development and hence in political devel- 
opment insofar as it is complementary to economic development. 
These limitations are derived first from the characteristics of a 
system of incentives which operate in the public sector. These 
incentives are opposed to an entrepreneurial propensity and are 
too highly centralized. It is also difficult for the state to transform 
inputs into outputs sufficiently. A concept of exchange phenom- 
ena applicable to the relationship of government to economic 
development is important. The fundamental relationship be- 
eee She pa Oe ee eS Ta a_ bargaining | 
‘one. The degree of coercion in the exchange process should be 
watched carefully, for it is likely that the greater the coercion the 
farther the exchange relationship will depart from economic ra- 
tionality. 


XII 


Tentative observations on recurrent themes are now ventured. 

1. Viewed retrospectively the chapters taken as a whole reas- 
sert the importance of-considering the ens or the state and the 
oo Ne arene ae and admin- 
istrative development. While this is nothing new, its explicit 
assertion has been uncommon in the past twenty years. To this 
extent the volume as a whole may be viewed as a departure from 


trends in the literature on political development of the past two 
decades. At the same time it is a reflection of a growing concern, 
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particularly on the part of theoretically oriented students of polit- 
ical development, for the need to reconsider these values. The 
perennial problem of balancing values has not been resolved 
here, but the attention given to it may serve to place means in a 
proper perspective and hence encourage a propensity to regard 
all means as relative and contingent on factors of time, space, and 
belief. The consideration of values is approached quite differently 
by writers in this volume. Friedrich, for example, would have us 
approach them from the point of view of four objectives of the 
state, thus allowing for a versatile combination of institutional 
and structural arrangements in varying sequences and combina- 
tions suiting the particular need of a political system and its stage 
of development. Pye and Kariel especially would have us con- 
sider values in terms of the psychological impact of institutions 
on the development of human personality. Lasswell and Holm- 

_berg consider a tentative scheme (PEWBSARD) for the measure- 
ment of eight values as they are diffused by institutions in the 
whole order. 

2. Another theme relates to the many ways of viewing institu- 
tions in development. Even contributors such as Pye and Kariel, 
whose emphasis is on psychology, base their concern for human 
development on the impact of institutions. The dilemma thus 
raised is one which has vexed theorists for centuries. There is a 
reciprocal relationship between institutions and personality and 
the extension of personality, namely, behavior. It is doubtful that 
institutions can be molded perfectly to fit transitory personality 
demands. The state and, indeed, all institutions in a social order 
always exert pressure upon the individuals who constitute it. 
Ortega describes the relationship: 








The state is but one of the strongest among such social pressures. 
The limitation of our free will which the state unquestionably 
implies is of the same order as that imposed upon our muscles 
by the hardness of bodies, and therefore must be recognized 
as inalienable part of the make-up of man. A society is not 
a man-made institution, as eighteenth-century philosophers 
thought, but a condition in which man finds himself irremedia- 
bly and without any hope of true escape. . . . Political freedom 
cannot be defined as absence of pressure; for that situation does 
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not exist. The decisive point lies in the fashion in which pressure 
is brought to bear. Are we not at any moment subject to the 
pressure of the atmosphere? Yet when this pressure affects us in 
a certain way it imparts a glorious sense of “free movement” and 
the leather strap that, girding our loins, fosters a carriage of 
springy ease will, tied around our wrists make us cry out to 
heaven that we are manacled. The pressure of state becomes 
manifest in the form of “institutions.” With this remark we have 
definitely cornered our problem. Man is not free to elude the 
permanent pressure of the collective body upon his person. But 
certain nations in certain epochs succeeded in giving that coer- 
cion institutional forms of which they fully approved; they 


shaped the state after their vital preferences. This is what we call | 


“life in freedom.” 


Here then is the problem—the reciprocally affective relation- 
ship between the individual and political institutions. Innovation 
of institutions always occurs, but at times certain major or epi- 
sodic transformation or adjustment seems called for. It may be 
that in certain developed nations the great emphasis placed on 
individuality and the human personality now calls for major 
renovation and adjustment of institutions. But we face the ques- 
tion of timing. Is the same kind of epochal renovation called for 
in the developing states which struggle to achieve and maintain a 
modicum of order in the system? 

3. The assumption that there is a reciprocal relationship of 
values and institutions requires some means by which that rela- 
tionship can be ascertained more precisely. The formulation 
RABCIRR given in Chapter 1, combined with the construct 
PEWBSARD given in Chapter 8, may be the primitive beginning 
of such a measure. The RABCIRR measure may be useful in 
determining institutional adequacy with respect to performance 
in_a political system and in plotting transmutations of function. 
PEWBSARD can help determine a relationship of specified val- 
ues to particular institutions and can help associate the effect of 
values as transmutation occurs. If we are to consider further the 
institutional impact on human personality, then some formulation 
like RABCIRR is essential. Since political order must be main- 





2. José Ortega y Gasset, Concord and Liberty, Norton Library edition (New 
York, 1946), pp. 34-35. 
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tained while at the same time it adjusts to personality demands, a 
formulation like PEWBSARD is also required. In this respect, 
then, the dual formulations of RABCIRR and PEWBSARD are 
provisional means of ascertaining institutional capacities to main- 
tain order in the system and at the same time to adjust to chang- 
ing demands by diffusing values. 

4. Several of the chapters direct our attention to the perennial 
problem of the relationship of ecology or indigenous factors to 
externally induced ideas and_ institutions. This is forcefully 
brought to our attention by_LaPalombara, Riggs, and Abueva, 
among others. The ideological component is brought out with 
particular cogency by LaPalombara. Certainly we are much more 
keenly aware of the need to adapt to indigenous circumstances 
than we were twenty years ago when we first engaged in this 
activity in the occupation of Japan. In the interim, however, there 
has been so massive an infusion of norms and ideas and these 
have become so mixed with those already found in the system 
that it is extremely difficult to separate them. Moreover, in the 
case of India and other nations which experienced long periods of 
imperial rule, administrative and political institutions then intro- 
duced may be no more or less indigenous than those introduced 
under Mogul rule. It is extremely difficult, if not impossible, to 
determine the difference (except on a temporal basis) between 
exogenous and endogenous institutions. In research on political 
development our faith in the transferability of lessons of develop- 
ment from the West should be seriously shaken and our minds 
should be free to look with new respect upon indigenous needs 
and the evolution of indigenous institutions. These may occur in 
different combinations which seek to carry out such fundamental 
goals and aims of the political order as those advanced by Fried- 
rich. 

5. The rudiments of a typology establishing an association 
between the total political system and the administrative subsys- 
tem are found especially in the chapters by Montgomery and 
Riggs. Riggs’s detailed analysis of constitutive systems may ulkti- 
mately be used as a basis for determining the kind of bureau- 
cratic system best suited for a particular type of political system. 
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This relationship is crucial if a powerful bureaucratic system 
capable of carrying on the activity of government is also to be 
controlled, responsible, and imbedded in its proper place in the 
government. Riggs’s typology further refined by empirical re- 
search would lead us to a formulation of immense utility. The 
consideration by Montgomery of upward, lateral, and internal 
relationships presents us with the rudiments of another formula- 
tion of considerable utility. 

Insufficient attention has been given to the relationship be- 
tween politics and economics. It is unfortunate that the disci- 
plines of economics and political science have lost some of their 
close association and that each has been attracted to sociology 
rather than to each other. Spengler’s analysis indicates a very 
delicate role for the state which must be powerful enough to 
maintain its legitimacy and a system of order and at the same 
time should not, in Spengler’s view, dominate or crush the entre- 
preneurial spirit. How to achieve a strong bureaucratic system 
which operates with that effectiveness and delicacy necessary to 
stimulate the private sector is another dilemma. This kind of 
relationship of political power to the economic system might also 
be combined with the typology advanced by Montgomery and 
Riggs. 
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